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Abstract 
Human resources development is one of the main keys to 
economic growth in developing countries. This volume collects 
together a series of papers on human resources development issues in 
Papua New Guinea and the island nations of the South Pacific. After 
an introductory chapter there are two papers on health, one looking at 
the situation in Papua New Guinea, the other concentrating on health 
and nutrition in the Pacific islands. A major section on education 
contains two chapters discussing policy issues in formal and nonformal 
education respectively, and two case study chapters dealing in turn 
with the education systems in Papua New Guinea and the Solomon 
Islands. A final section on labour markets contains a chapter on 
employment, wages and labour relations in the Pacific economies, and 
one on women's participation in labour markets. Emphasis throughout 
the volume is on current and future policy directions in the human 
resources development field in the Pacific, with particular reference to 
the role of aid in the development process. 
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Preface 
On 29 and 30 August 1986 a Workshop on Human Resources 
Development in the Pacific was held at the National Centre for 
Development Studies at the Australian National University in Canberra, 
organized under the auspices of the Centre's Islands/Australia Project. 
About thirty participants from Papua New Guinea, the Pacific islands 
and Australia attended the workshop, comprising academics, researchers, 
government officials and aid personnel. Discussion at the workshop 
was lively, covering a range of issues and focusing particularly on 
contemporary policy problems. Special attention was paid to questions 
of aid and to the formulation of appropriate strategies for the 
provision of Australian aid in the human resources field in the Pacific 
region. 
This volume is based on the proceedings of the Workshop. It 
contains the major papers given at the conference sessions, edited and 
revised for publication, together with an introductory chapter written 
subsequently to draw together the major issues treated in the workshop 
discussions. Attention is concentrated on Papua New Guinea and the 
five largest independent nation states of the southwest Pacific: Fiji, 
the Solomon Islands, Tonga, Vanuatu and Western Samoa. However, 
frequent mention is also made of the other smaller Pacific economies, 
including the Cook Islands, Kiribati, Nauru, Niue, Tokelau and Tuvalu. 
At the conclusion of the workshop, thanks were expressed to the 
National Centre for Development Studies and especially to Helen 
Hughes, Rodney Cole and Tom Parry for their initiative in organizing 
such a timely and useful conference as part of the Islands/ Australia 
Project's activities. In tum I should also like to acknowledge the 
work of the authors represented in this volume, and the many 
perceptive .contributions to discussion made over the two days of the 
workshop by the conference participants, many of whose comments 
have influenced the revision of the papers for this publication. 
ix 
David Throsby 
Macquarie University 
March 1987 
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Chapter 1 
Human resources development In the Pacific: 
background and overview 
C.D. Throsby 
In recent years it has become Increasingly clear that the 
development of human resources is one of the main keys to economic 
growth in developing countries. Accordingly there has been an upsurge 
of interest amongst development economists and other social scientists 
in the role of human resources in the development process, and an 
increased awareness amongst lending agencies, aid donors and the 
governments of developing countries of the importance of human 
resource development policies in any national development strategy. 
The main areas of interest that fall under the broad rubric of 'human 
resources development' include the study of demographic variables (the 
size and distribution of population), the determinants of the quality of 
that population (health, nutrition, education), and aspects relating to 
employment and labour productivity (labour markets, technological 
change, manpower planning). A significant feature ·of human resources 
development is the extent to which interrelationships exist between its 
various components: between population growth and the provision of 
health services, for example, or between levels of educational 
attainment and the differentiation of labour markets. 
Analysis of human resources development problems immediately 
raises basic questions about the dynamics of the development process 
and about causal relationships between variables. Does increased 
expenditure on education or health, for example, contribute directly to 
the process of economic growth, or are improved educational standards 
or reduced levels of mortality a consequence of a growth process 
whose momentum originates elsewhere? In tum these issues generate 
further questions about appropriate models for economic development, 
and highlight the choices that must be made and balances that must be 
struck between indigenous culture and traditions on the one hand and 
imported values and ways of living on the other. Again, questions of 
causation are paramount: should policies in the areas of education, 
population, health, nutrition and labour market planning be seen as 
leading elements in bringing about social change, or should they be 
seen simply as moderating a process of societal evolution that has its 
own independent impetus. For developing countries in general, and for 
the Pacific economies vis-a-vis Australia in particular, all of these 
questions are relevant to a consideration of the role of aid in human 
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resources development and hence to the formulation of appropriate aid 
strategies in this area. 
The purpose of this chapter is to fill in some of the background 
to human resources development in the Pacific and to draw out some 
broad directions for policy, especially as revealed by papers in this 
volume and by discussion at the workshop at which these papers were 
presented. We begin this · chapter by looking in broad terms at 
economic conditions and key indicators of human resources development 
in the Pacific nations. Attention is focused . here and elsewhere in the 
volume primarily on Papua New Guinea and the five largest 
independent South Pacific nation states (Fiji, Solomon Islands, Tonga, 
Vanuatu and Western Samoa), although some reference is made in later 
chapters to other smaller Pacific economies (including the Cook 
Islands, Kiribati, Nauru, Niue, Tokelau and Tuvalu). We then proceed 
to a discussion of health, education and labour markets respectively, 
examining in each ·case the principal policy issues and some directions 
for the future. Finally in the last section some overall conclusions are 
drawn on appropriate policies and aid strategies for human resources 
development in the region. 
One recurring theme throughout this volume is the problem posed 
by inadequate data. This problem affects the present chapter as well. 
Not only are certain data for some countries simply not available, but 
also statistics that are to hand are in some cases somewhat out of 
date, or unreliable, or both. Despite considerable progress that has 
been made in some countries in the region in improving sources of 
statistical information, there are still many gaps and shortcomings in 
data, :and these difficulties must be borne in mind in interpreting the 
tables in the following sections. 
Economic conditions and indicators of human resources development in 
the Pacific 
The independent nations of the South Pacific cover a wide 
spectrum of sizes and of degrees of development. There are so many 
differences between -them as to make it difficult if not misleading to 
speak of them as a group. Nevertheless, they do have a number of 
features in common. They are all relatively small nations, the largest 
of the countries under discussion being Pa;ma New Guinea with a 
population of only just over 3 million. Many of the island economies 
are characterized by scattered settlement over a wide sea area, with 
attendant difficulties for trade, transport and communications. Most of 
these countries are well endowed with natural resources, but their 
rates of economic growth in recent years have lagged behind those of 
comparable developing countries in other parts of the world. The 
geographic, demographic and economic diversity of the countries under 
consideration is illustrated in Table 1.1, where some summary indicators 
are gathered together. 
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Table 1.1 Economic indicators: Pacific economies, various years 
Fiji PNG Solomon Is. Tonga Vanuatu w. Samoa 
Land area ( '000 km2) 18.3 462.0 28.5 0.7 11.9 2.9 
Population 1983 ( '000) 672 3,198 252 98 124 158 
GDP 1983 (US$m) 1,199 2,510 160 80 60 119 
GDP per capita 1983 $US/cap.) 1,790 790 640 780 531 770 
Growth in GDP per 
capita 1973-82 (% p.a.) 1.2 -0.7 2.0 3.0 
Value of trade 1984 (US$m) 
CTI Exports 528 !,030 109 80 27 
Imports 568 1,521 117 101 57 
Prices 
Change in CPI(%) 
1980-81 11.2 9.9 16.4 14.9 27.4 20.5 
1981-82 7.0 3.9 13.0 10.9 6.2 18.3 
1982-83 6.7 9.9 6.8 8.2 1.7 16.4 
1983-84 5.3 8.9 11.0 5.5 11.9 
Aid 1983 
Total aid received (US$m) 32.8 332.8 27.5 18.0 27.0 26.8 
Aid per capita (US$/cap.) 49 104 108 173 213 167 
Australian aid as 
percentage of total '31 78 26 23 18 21 
Sources: Hughes et al. (1986); Pacific Economic Bulletin, July 1986; Cole and Parry (1986); Ahlberg (1986). 
~I 
i 
'I (l 
I 
!I 'I ' 
I 
ll: 
The table also indicates the substantial volumes of aid resources 
which have been flowing into these countries in recent years, placing 
them amongst the highest aid ·recipient countries in the world when 
measured on a per capita basis. Fiji, the most advanced of the 
economies under discussiotl, with a GDP per head of more than twice 
those of the other nations, receives the lowest level of aid per head 
of the group, although almost one-third of its bilateral aid derives 
from . Australia. Papua New Guinea has of course been in a unique 
position in relation to Australian aid, with almost 80 per cent of its 
aid coming from that source. Of the remaining countries in Table 1.1 
the highest level of aid per head is received by Vanuatu, explained by 
relatively high levels of aid contributions from non-Australian sources. 
Some principal demographic indicators are shown in Table 1.2. 
Notable amongst these statistics are the relatively low population 
densities in all countries apart from Tonga, and the extent of 
urbanization, which has reached quite high levels in Fiji and Tonga. 
The growth rates in urban population exceed those in rural areas in 
most of the countries, as the characteristic migration, especially of 
young people, from the villages to the urban centres continues; high 
levels of aid have also been a factor promoting rural-urban migration 
in these countries. 
The most significant statistics in Table 1.2 relate to population 
growth rates. We can observe the relatively high rates of population 
growth that most of these countries have been experiencing in the 
recent past, especially the Solomon Islands, Vanuatu and Papua New 
Guinea. These population figures have to be seen in conjunction with 
the low rates of economic growth mentioned above, given that rapid 
population increase without adequate infrastructure, absorbtive capacity 
and facilities for implementing human resources development strategies 
is likely to retard economic growth rather than to promote it. The 
continuing high birth rates (especially in Papua New Guinea and the 
Solomons), declining infant mortality and increased life expectancy all 
lead to projections of demographic variables that are extremely 
worrying for these economies. The formal population projections by 
Hughes et al. (1986), based on reasonably conservative assumptions as 
to fertility rates, mortality, etc., suggest a doubling of the population 
of the Solomon Islands by the tum of the century, and about a 50-80 
per cent increase in the other countries (see last section of Table 
1.2). These population trends are going to exert serious pressures on 
health and education services in the coming decades, and will strain 
the capacity of labour markets to maintain equilibrium between the 
demand for labour and the supply of people seeking employment. 
These considerations underline the need for the formulation of 
effective human resources development policies in these countries in 
the years ahead. 
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Table 1.2 Demographic indicators: Pacific economies, various years 
Fiji PNG Solomon Is. Tonga Vanuatu w. Samoa 
Population 1983 ( '000) 672 3,198 252 98 124 158 
Population growth rate 
2.6a 1975-80 (% p.a.) 2 1.9 3.3 1.9 2.7 0.8 Population density 1983 (pers/km ) 37 7 9 149 11 55 
Urbanization 1976 (% of population) 37 12b 9 30 14c 21 
Urban population growth rate 
6d 1966-76 (% p.~.) 3.2 4.9 1.5 8.0 1.2 
Life expectancy f 1982 (years) 68 53 57 63 55 65 
Infant mortality 1982 
'I (no./'000 births) 34 99 f 52 60 94 13 
Birth rate 1980 (no./'000) 29 44 43 30 40 36 
Death rate 1980 (no./'000) 5 16g 13 8 12 8 
Total fertility rate Ji980 (%) 3.6 7.4 4.6 6.6 4.9 
Projected population 2001 
(Index 1981 = 100) 
Working-age population 159 170 206 159 182 178 
Total population 152 157 210 145 181 150 
Growth rate (%) 1.7 4.0 1.3 3.3 0.8 
a1961-71. eAt birth; figures relate to 1980, 1981, 1982. 
b1980. fAged less than 1 year; figures relate to 1980, 1981, 1982. 
c1979. gMid 1970s. 
dTo 1980. hProjections by Hughes et al. (1986: Tables 2.3, 3.4). 
Sources: As for Table 1.1. 
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Turning to health indicators, we can note that, despite the 
increased life expectancy and reduced mortality discussed above, there 
is evidence of rising morbidity in some countries, ·and certainly an 
increase in the incidence of 'diseases of affluence'. Although malaria 
and gastro-intestinal diseases remain important, there has been an 
increase in mortality due to cardiovascular disease, diabetes, cancer 
etc., that is diseases associated with the adoption of Western urban 
lifestyles. There is now a spectrum in the countries under discussion, 
from those still characterized more by infectious diseases (Papua New 
Guinea, Solomon Islands, Vanuatu) to those now more prone to 
noncommunicable diseases (Fiji, Tonga, Western Samoa). 
Table 1.3 shows some indicators of health facilities in Pacific 
countries, including numbers of medical personnel and availability of 
hospital beds. The country with perhaps the most difficult problems in 
these respects is Papua New Guinea; although its population per 
hospital bed is comparable with the other countries, it clearly suffers 
from a shortage of trained medical personnel, with a figure . for 
population per physician of several times the levels in most of the 
other countries. These figures need to be interpreted against the 
background of the relatively high levels of public expenditure on health 
in the Pacific countries; even so, as noted earlier, population trends 
evident at present are going to place considerable pressures on health 
facilities and expenditures in the near future. Again the development 
of sound policies, particularly with respect to financing and the 
promotion of efficiency, will be imperative. 
Table 1.3 Health Indicators: Pacific economies, various years8 
Fiji PNG Solomon Is. Tonga 
Medical . personnel 
Physicians 266 200 30 28 
Dentists 34 39 10 
Nurses 1140 1476} 546 233 Midwives 295 120 
Hospitals 30 385 8 4 
Beds 1573 13,068 667 796 
Population per 
physician ( 'ooo l 2.24 14.55 7.50 3.45 
Population per bed 381 216 335 326 
Nutrltlonb 175 104 165 
Government expenditurec 12.7 9.1 19.1 
aFijl and PNG; W. Samoa: 1978; Tonga: 1979; Solomon Is. and Vanuatu 1980. 
bMeasured as calorie intake as percentage of recommended daily allowance. 
Vanuatu 
700 
142 
164 
~easured as percentage of government final consumption expenditure spent on health. 
Sources: ESCAP (1981); Hughes et al. (1986: Table 5.1); United Nations (1982). 
8 
w. Samoa 
32 
13 
244 
21 
16 
674 
2.88 
214 
123 
Table 1.4 Education Indicators: Pacific economies, various years 
Fiji PNG Solomon Is. Tonga Vanuatu W. Samoa 
Adult literacy 1980 (%) 75 32 SI 100 98 
Educational attalnmenta (%): 
Male: some primary 90 66 62 99 97 
some secondary 29 17 9 53 26 
some tertiary 3 2 2 4 2 
Female: some primary 80 50 45 98 97 
some secondary 24 9 4 45 26 
some tertiary 2 I l 2 2 
Enrolment ratesb (%) 
Male: primary 79 41 56 95 38 67 
secondary 41 14 12 71 10 
Female: primary 79 27 40 91 34 68 
secondary 42 8 5 70 7 
Persons: primary 79 34 48 93 36 68 
secondary 41 11 9 70 8 
Number of schoolsc 
Primary 642 1994 370 110 278 152 
Secondary 151 202 17 51 
PuplVteacher ratlosd 
Primary 28 32 25 21 24 22 
Secondary: general 19 24 18 21 15 .. 
teacher training 5 10 5 7 7 10 
vocational 10 16 10 10 13 
total 18 22 16 13 
Public carrenu expenditure 
on educatioD 
As percentage of total 
current 22.4 .. 15.6 
-As percentage of GDP 5.4 4.5 3.2 3.3 
Public total eaiienditure 
on education 
As percentage of total 
expenditure 11.3 14.2 10.6 .. 
As percentage of GDP 5.8 4.7 3.6 3.4 
8 Adults 15 years and over; see Thomas and Hlll (this volume: Table 5.4). 
bFor years and method of calculation, see Hughes et al. (1986: Table 4.1 ). 
cFlji: 1976; w. Samoa: 1978; PNG and Tonga: 1979; Solomon Is. and Vanuatu: 1980. 
dPNG: 1979; Fiji and Solomon Is.: 1981; Tonga 1982. 
Sources: Cole and Parry (1986); Hlll and Thomas (1987); Hughes et al. (1986); ESCAP (19811; UNESCO (1984). 
Finally we tum to indicators of the status of educational 
attainment and investment in the Pacific countries. Table 1.4 shows 
some relevant data. In the Pacific, government expenditure on 
education has been relatively high; certainly in Papua New Guinea and 
Fiji the proportions of GDP spent on education are significantly above 
the average for all developing countries. Yet in many respects 
educational achlevemen,t in the region has been poor. Literacy is 
generally low by international standards and enrolment rates, facilities 
available and the supply of trained teachers do not compare favourably 
with other countries. A number of factors appear to have contributed 
to this situation, as discussed further below, including poor curricula, 
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lack of materials and inadequate teacher training. Given the role of 
education in economic development, the formulation of appropriate 
educational policies can be seen as the most crucial challenge facing 
Pacific countries at this time in the human resources development 
area. 
Having outlined the general background to human resources 
development in the Pacific, we now turn in the following three 
sections to look in more detail at the important policy issues relating 
to health, education and labour markets respectively. 
Health 
Many epidemiologists link the changes in disease patterns noted 
earlier witlf modernization without being specific about whether 
urbanization is a process or an end-point. But whatever the causal 
relationships involved (and further research is needed to establish 
exactly what they are), the observable fact is that the health 
characteristics of Pacific populations are in a state of flux, associated 
with changes in lifestyle and nutrition, with increases in the cash 
available for health expenditures, and with the breakdown in many 
aspects of family and village life. In the island economies the 
'diseases of affluence' are already more prevalent than in other 
developing countries, and the so-called 'urban' diseases are spreading 
to rural areas. This presents the paradox of a trend towards poor 
health in some countries coupled with decreases in mortality rates and 
longer life expectancies. There is no doubt that nutritional changes 
are a crucial element in this process, with the gradual decrease in 
reliance on traditional diets and increasing consumption of convenience 
foods with high contents of sodium and sugar. As noted earlier, these 
problems are emerging more rapidly in Fiji, Tonga and Western Samoa 
than in the other countries under discussion, but the trends are 
apparent throughout the region. 
These trends present difficult resource allocation problems for 
health sector planning in the Pacific economies. The economic costs 
of poor health are becoming more and more evident through impacts on 
manpower availability and productivity. It is superficially tempting to 
respond to these effects by pushing resources into curative medicine. 
But the treatment of the noncommunicable diseases of affluence is 
expensive, requiring heavy inputs of high-technology equipment and 
skilled medical personnel. Further, the facilities for such treatment 
can for obvious reasons only be established in major urban centres. 
The Pacific economies need therefore to consider the relative rates of 
return to the marginal unit of expenditure on public health in curative 
versus preventative medicine. There seems little doubt that for many 
of the countries under discussion at the present time, greater social 
and economic returns are obtainable at the margin in the development 
10 
of primary health care and community facilities than in the pursuit of 
high-technology medicine for the treatment of the diseases of the 
modern society. 
At the same time, the role of education in the improvement of 
health standards cannot be overemphasized. The link between 
education and improved levels of health awareness and participation in 
developing countries is well-established and unequivocal. Discussion o1 
its importance in the Pacific recurs throughout the papers in this 
volume. Suffice it to say here that educational programs for health 
need to be community-based and integrated with the appropriate local 
paradigm if they are to be successful. They need to stress the most 
basic issues of hygiene, sanitation and nutrition. Most importantly, 
health education should be linked with population policies and hence 
should contain a strong element of education for family planning, given 
that population control will need to be a cornerstone of human 
resources development policies in the Pacific in the coming years. 
The other aspect of education of relevance to health is the 
training of health workers. There is no doubt that the supply of 
skilled medical manpower will continue to be a major issue for the 
health sectors of the countries under consideration for the foreseeable 
future. As discussed further in the section on education below, there 
are severe constraints on the extent to which high-level medical 
training can be provided from within the region; meaning that 
qualified students will still need to seek their further education 
abroad. They are then exposed to market forces in determining their 
careers, and many will continue to find the relatively lower rewards in 
their own countries unattractive. What is needed in planning fOJ 
manpower development in the health sectors of Pacific countries is an 
appreciation of the levels at which training is required to meet the 
sorts of overall health care objectives discussed above; programs of 
health-worker training can then be tailored to suit realistic and 
achievable goals. 
Many of these issues are discussed in detail in the two chapters 
on health in this volume. In Chapter 2 Jeff Richardson looks at the 
health sector and its problems in Papua New Gqinea. He argues that 
it is not yet clear how far a strategy of primacy healtb C(;!re, either 
comprehensive or selective (i.e. aimed at specific groups such as 
women and children), will be achievable in the country. Although 
there has been some implementation in rural areas, there are crucial 
aspects, such as health education and community participation, that 
rellfain inadequate. Richardson analyses trends in government 
expenditure on. health and in health manpower levels and concludes 
that Papua New Guinea faces a crisis in its health workforce. He 
sees an immediate and continuing need for improved health-worker 
training. Important elements in development of training programs 
include the rationalization of tertiary education in Papua New Guinea, 
greater attention to management and administrative skills in the health 
sector, and the formulation of appropriate means of using aid resources 
in health training and research. 
11 
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The situation in the- island economies of the Pacific is discussed 
by. Abby Blool'tl in Chapter 3. She documents the emerging patterns of 
infectious and non-infectious diseases in these countries, and looks at 
nutritional disorders and malnutrition. She outlines the conditions of 
supply of health-related services in the Pacific islands, looking at 
health budgets, personnel .and •. facilities, as well as water supply, 
sanitation and health-w.orker training. Bloom draws out a number of 
key policy issues, including the need for improved health sector 
planning, the dilemma of resource atlocation between the treatment of 
infectious versus noncommunicable diseases· as _noted above, and the 
role of primary health care. She stresses the contribution that aid 
can make in impr.oving. health in the Pacific islands through provision 
of technical advice, training and support to the health sector, and in 
related areas such as water supply, sanitation and education. 
Education 
We have alluded already to the fundamental role of education in 
initiating and sustaining economic growth in developing _countries. 
Studies of social rates of return to the various levels of education 
indicate that investment in primary education yields the highest 
rewards, ~nd indeed universal primary education is a basic goal of 
education policy throughout the Third World. In the Pacific 
economies, as noted earlfer, progress towards this goal has been mixed, 
with some countries such as Papua New Guinea, Solomon Islands and 
Vanuatu still having a long way to go. In several countries there is 
perhaps a need for a change in attitude towards the role of primary 
education, whereby it should be regarded as an achievable and self-
sufficient goal for many in .the population, so that the term 'drop-out' 
is not applied to those who do not go on to secondary level. 
Nevertheless, low primary 'participation rates wherever they occur seem 
to be explicable mainly in terms of shortages of trained teachers, the 
isolation of schools and the lack of adequate teaching materials and 
equipment. 
One of the most important issues facing educational planning in 
the Pacific is the balance between 'vocational' and 'academic' 
schooling, the former being 'se-'en as embracing a practical and 
immediately applicable preparation for living, whilst the latter is 
oriented more towards laying the. basis for further study with the 
prospect eventually' of employment in the modern sector. The pattern 
of private rates of return clearly favours academic schooling since the 
cash rewards in due course from acquiring such an education exceed 
those from schoo!ing tpat is -less likely to lead to waged employment. 
Hence in many countries there has been pressure for provision of 
academic curricula in schools, this pressure coming especially from 
parents hopeful that their children will be able to enter the cash 
economy and thereby in due course to support the family. The 
problem is especially acute at the secondary level. Despite the 
generally-accepted view that vocational education at this level in 
developing countries does not work, a number of experiments have been 
12 
tried in the Pacific region. But the realities of market rates of 
return and the inappropriateness of some of the curricula used have 
caused most of these experiments to fail. 
There is still considerable confusion in educational planning about 
the right ways to handle these problems, but there are some hopeful 
signs. The replacement of the word 'academic' with 'general' as a 
description for non-technical education may signal a view that more 
relevant curricula and more apposite schooling approaches can be 
designed. Such approaches should emphasize basic elements of literacy 
and numeracy and skills appropriate to village as well as urban life in 
a manner that can also lay the foundation for the progression to 
higher levels of those students capable of going further. It is 
important in such developments that traditional characteristics of self-
help and self-reliance should not be lost. At the broadest levels these 
characteristics are necessary as a counter to the proposition that 
education, especially that assisted through aid or financed through 
international lending, is an agent for neocolonialism or leads to the 
perpetuation of dependency. 
Many of these issues are canvassed in more detail by Jim 
Johnstone in Chapter 4 of this volume, where he looks particularly at 
the dilemmas facing primary and secondary" educational development in 
the Pacific countries. He discusses the purpose, quantity, standard, 
nature and location of delivery of education services irr these 
countries, concluding that education in the Pacific is still weak in 
many respects, and that improved planning will be necessary if 
education is to play its proper role in contributing to economic growth 
in the region. Critical problem areas include the training of teachers, 
the provision of adequ~te teaching 'materials and sut1Port facilities, l'.lnd 
the 'design of appropriate curricula. 
One important issue that Johnstone touches upon is the role of 
education in preparing people for emigration. For a number "Of Patific 
countries such emigration has been, and is likely to continue to be, 
something of a safety valve in relieving population pressures while a:t 
the same time assisting the economy thtough the inflow of remittance'!>. 
Johnstone argues not that such emigration should necessarily be 
encouraged, but simply that the design of local education S"ystems 
needs to recognize that one of the reasons why children seek schooling 
is as a preparation for moving abroad in search of employment or 
further· study. 
Turning now from the question of primary and secondary 
schooling to the issue of tertiary education, we confront the 
difficulties posed by the small size of the Pacific economies in trying 
to establish and support viable tertiary institutions, and the problem 
that the supply of students qualified for tertiary entry is constrained 
by the inadequacy of educational preparation at school level. The 
three major institutions in the region - the University of Papua New 
Guinea, the PNG University of Technology and the University of the 
South Pacific - face exceedingly difficult problems in containing costs 
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and in .main.taining standards at anywhere near international levels. Of 
the many other post-secondary institutions in the Pacific, few can 
compete effectively with similar institutions in other countries, and 
many turn out graduates who are inadequately trained to pursue their 
chosen careers. There appears to_ "be a gap. in some countries between 
the aspirations for a sophisticated tertiary education system and the 
practicalities of developing such a system within the economic and 
educational col}straints applying in those countries. Meanwhile, the 
only feasible possibility for many students seeking tertiary training is 
to go abroad, to Australia, New Zealand, North America or Europe. 
It is apparent that a regional strategy for the development of 
education at the tertiary level in the Pacific is the only way the 
problems of isolation and the diseconomies of small-scale operation will 
be overcome. Already some very positive steps towards regional 
cooperation. in post-secondary education have been taken. The three 
major universities have the potential to become a significant force for 
human resources development in the region, especially if supported by 
a network of lower-level institutions in association with the use of 
modem communications technology. Even so, there is likely to be a 
continuing role for overseas training. Further data need to be 
gathered on· the cost-effectiveness of alternative training modes 
(local/regional/abroad) in different fields so that appropriate policies 
can be formulated to balance the development of local and regional 
capacity against the use of external facilities in tertiary training. 
So far we have considered only formal education in the countries 
under .<fiscussion. But the diffuse area of nonformal education is in 
many respects just as important as the institution-based 
primary /secondary /tertiary system, especially in providing for specific 
groups inadequately catered for elsewhere, such as rural women and 
out-of-school youth. The term 'nonformal' is used loosely to mean 
'unplanned' or 'outside the formal system' and covers an extensive 
variety of activities. Given its wide-ranging scope and lack of a 
strict institutional basis, nonformal education should perhaps better be 
seen as a strategy rather than as a subsector of the rest of education, 
despite its administrative location within the Education ministries of 
some countries (e.g. Fiji). In some instances nonformal education has 
come to be ·identified with the subsistence sector of the economy, in 
contrast to the. view of formal education as part of the capitalist 
sector, but such a division is unnecessary and misleading. 
The goals of particular nonformal education programs might be 
quite modest: smallholder agricultural training, for example, or the 
teaching of simple accounting skills for small business operation. But 
the overall direction and philosophy of nonformal education is 
considerably wider than this, being bound up with notions df lifetime 
education, the cultivation of living skills, and the fostering of people's 
abilities to make decisions about their own future. .These sorts of 
approaches have not yet received the emphasis they deserve in the 
Pacific, but there are encouraging developments in some countries (Fiji 
14 
and Solomon Islands, for example) where community-based nonformal 
education programs are beginning to have results. 
In Chapter 5 in this volume, Pamela Thomas and Helen Hill 
provide a comprehensive account of the development of nonformal 
education in the Pacific. They stress the important role that 
nonformal education can play in improving the status of women, 
particularly those in the subsistence sector, by providing such w01nen 
with a means of breaking from the cycle of illiteracy and subjection 
that has tended to be their lot. However, achievement in this respect 
in the Pacific countries lags well behind potential, with exiSting 
nonformal education programs still teaching inappropriate skills, and 
hampered by the other disadvantages that women experience, for 
example through restrictions on their formal educational opportunities. 
Thomas and Hill recommend the development of nonformal education 
strategies that are small in scale, reflect community needs, and play a 
positive role in promoting communication and in changing attitudes. 
They also emphasize the need for proper training of nonformal 
educators and for effective evaluation of programs as a guide for 
future development. 
With education, both formal and nonformal, emerging as 'One of 
the key areas of human resources development in Pacific countries, the 
question of financing the capital and recurrent costs of providing 
public education services comes to the fore. One of the endemic 
problems of education in these countries is their high cost structure. 
In the Papua New Guinea school system, for example, average costs 
per pupil are well above international standards, because of generous 
teacher /pupil ratios, the use of expensive expatriate teachers, the 
relatively high cost of indigenous teachers, and the costs of 'boarding. 
A particularly difficult task in this and other countries is to reduce 
these costs without compromising quality standards. One source of 
finance which should be further developed is the use of fees, in line 
with trends in educational policy elsewhere in the Third World, where 
the efficiency and equity arguments in favour of some imposition of 
user charges have been accepted. The role of aid in educational 
development is also in need of careful scrutiny, given that past 
experience in some countries (notably Papua New Guinea) suggests that 
aid flows have been responsible for developing expensive and 
inefficient ecfucational structures. 
Overall, most Pacific nations lag well behind other comparable 
developing countries in their educational development. Some countries, 
such as Papua New Guinea, Solomon Islands and Vanuatu, which are 
subject to serious pressures from population growth, are heading 
towards a breakdown in their school systems. New investment in 
training and facilities will be required, as will improved efficiency and 
the intrpduction of new curricula. New resources are becoming 
available, such as satellite communications, whose use needs to be 
investigated. ~ealistic and coordinated plans need to be developed, 
with appropriate financing arrangements built in. 
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Many of these issues are taken up in the final two chapters on 
education in this volume, each of 'which deals with a specific country 
as a case study. In Chapter 6, Ken Gannicott outlines the current 
state of. the. education sector. in Papua New Guinea. He points .to low 
levels -of educational achievement in the country, despite high levels of 
government expenditure. The delivery of educational .services 'in Papua 
New Guinea has been very costly due to internal inefficiency and 
structural features of the system. Ganrficott calculates the social rate 
of return to· education in Papua New Guinea, ano finds it to be low at 
all levels •from primary through to tertiary; he also points to the clear 
disparity between private and social rates of return to education that 
was noted earlier. He recommends measures to reduce costs, improve 
quality,, expand enrolments and rationalize the financial 'Structure of 
the .educational sector. 
In Chapter 7, Jim McMaster looks in similar vein at the Solomon 
Islands. At both primary and secondary levels he draws attention to 
the low morale, status and levels of training amongst teachers, and the 
poor Qirriculum development and inadequate planning which permeate 
the system. At the secondary level specifically, he discusses the 
respective roles of National and Provincial secondary schools, raising 
the vocational versus academic issue discussed earlier. McMaster 
examines the .trends in labour demand and supply in the Solomon 
Islands,. showing that the ,expected growth rate in availability of public 
and private sector jobs will lag a long way behind the supply of labour 
generated by current population growth rates. He· recommends an 
expansion in primary and secondary places, improved .educational 
planning, increased teacher training, improved productivity through the 
use of better teaching materials, and the development of nonformal 
education programs, especially for women. He stresses the potential 
for aid in assisting in these developments, but warns that recurrent 
cost implications of projects must be watched, and local expertise and 
cooperation must be harnessed, if aid projects are to have their full 
effect. 
Labour markets 
Human resources development strategies meet their crucial test 
in the labour market. If these strategies· have been successful, a well-
trained and flexible workforce will be able to take advantage of 
whatever economic opportunities are presented, demand for and supply 
of labour will be in equilibrium, and the market for labour will clear 
at ~ppropriate wage rates. Needless to say in practice such an 
outcome is rarely· achieved, but the paradigm case can be presented as 
an ideal towards which policy should be directed. In the Pacific 
countries, however, a major impediment to the free. functioning of 
labour markets is the fact that distortions have tended to exist on 
both sides of the market: on the demand side through protection, 
bureaucratization in the public sector, and the misdirection of aid 
resources, · and on the supply side througµ inadequate investment in 
' 
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human resources development policies in health, education and 
population control. 
Labour markets in Pacific countries have been changing. 
Although the principal form of economic activity in these countries 
remains agricultural, with subsistence farming and fishing still playing- a 
major role in the economy, there is a relentless movement towards 
expansion of urban labour markets, and open unemployment in the 
urban centres is beginning to replace disguised unemployment or 
underemployment in rural areas as young people forsake their villages 
for the towns. Such a trend is leading to a breakdown in traditional 
'subsistence affluence' in the villages and to the growth of urban 
problems such as crime and vandalism. It may also contribute to the 
development of adversary industrial relations systems as the labour 
markets in these countries become more differentiated. 
Nevertheless, there seems to be considerable scope for the 
countries under discussion to avoid the worst aspects of labour market 
distortion and inefficiency inherent in some of the developed country 
models available to them. In Chapter 8 in this volume, on Pacific 
island labour markets, Richard Bland~ and Sue Richardson argue for the 
application of the contracting model to traditional economies, that is 
the use of enterprise-based contracts for employment and labour 
relations. The potential relevance of such .a model in these economies, 
they suggest, derives from the fact that Pacific labour markets in the 
traditional as well as the modem sectors work according to the broad 
principles of 'Western' economics. 
Blandy and Richardson go on to argue the case for expansion of 
the use of apprenticeships in the island economies of the Pacific; and 
to discuss management training and the encouragement of 
entrepreneurship. On the question of wages policy, they point out that 
rates of pay must not be set so high as to generate wage-push 
inflation or to create unemployment amongst specific groups, must 
reflect skill differentials so as to encourage appropriate skill 
acquisition, and must not be artificially pushed up for particular 
employees (e.g. in the public sector) through the exploitation of 
monopoly power. They conclude that there is considerable scope for 
imaginative cooperation between public and private sectors in fostering 
the development of labour markets in the Pacific economies, and that 
there is a promising role for aid programs in facilita~ing this process. 
The operation of labour markets in the future can be assisted by 
sensible planning. The traditional approaches of manpower planning, 
however, have not always been very useful in the past, because they 
have often been based on crude projection methods and on rigid 
assumptions as to occupational structures and patterns of resour~e use, 
and have been insensitive to the potential for the interplay of supply 
and demand in the adaptation of markets for labour. For example, in 
Papua New Guinea manpower projections '1\'ere used to underpin the 
educational polic~es of constraining primary education and secondary 
vocational training and expanding tertiary education, a mix of 
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strategies which has in the event proved misplaced. This is not to say 
that there is no role for manpower planning methods in the future in 
the Pacific, but simply to stress that they should be used with caution 
and with sensitivity to the role of economic forces under changing 
circumstances. Such methods should be used to indicate broad 
directions for policy, rather than as a mechanical means of cranking 
out endless numbers· of dubious-- validity. 
We turn finally in this section to a consideration of the problems 
confronting women in Pacific development. As in other areas, there 
are considerable differences between the countries under consideration 
in the role and status of women. · Nevertheless there are cettain 
common features. There has been a lack of recognition of the 
commercial role of women in traditional· ·life and of the crucial part 
they play in the subsistence economy. At the same tim'e there has 
been considerable denial of opportunity to women to improve their 
situation, for example through participation in the cash -economy. 
There is no doubt that education is the key to providing women with 
an understanding of the development process and to equipping them 
with the skills to participate as fully as they wish in that process. As 
we have already noted, the role of nonformal education is likely to be 
important here, although it cannot be overlooked that inequities still 
existing in formal education systems will need to be rectified before 
the full potential for women! s participation in the labour force can be 
realized. This applies particularly also to the opening \,Ip of further 
opportunities for female progression into high-level professional and 
managerial occupations. 
Chapter 9 of this volume by Carol Hetler and Siew-Ean Khoo 
documents the pattern of women'.s participation in the labour force in 
Pacific ec.onomies. They indicate the high levels of participation of 
women in the traditional sector, and their low but growing involvement 
in the modern sector. They point out that there are very few women 
in the top jobs in any of the countries under consideration. They also 
discuss the migration patterns of women, seeing emigration as one way 
in which women respond to the lack of employment opportunities at 
home. Hetler and Khoo put forward a number of recommendations for 
improving the status of women, including the development of better 
educational opportunities, both formal and nonformal, the establishment 
of legal rights to land as a step towards greater economic 
independence for women, and an expansion of opportunities for 
women's 1)articipation in the commercial sector of the economy. 
Concluding remarks 
In this section we return to some. general issues that span the 
field of human resomces development and that recur at a number of 
points throughout this volume. 
~ \ii/\ The fjrst is "the issue of the appropriate model or models for 
c_/ ~development in the Pacific. All the countries under consideration have 
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emerged from a colonial past, bringing with them some of the best and 
worst aspects of a colonial heritage. At the same time they are all at 
various stages of change, moving away from traditional social and 
economic structures and embracing newer market-oriented elements in 
their economic systems. These processes raise the well-known conflicts 
between the preservation of tradition (however that can be -defined 
given the complex evolution of many Pacific societies over the last 
century or so)t and the relentless impetus towards modernization. 
The application of developed country models in some countr.ies in 
the region to aate can hardly be described as successful. In Papua 
New Guinea, for example, the adoption of Austrahan practices in 
government and administration has led to the delivery of public sector 
services at relatively high cost. It has also saddled the country with 
a cumbersome and inefficient industrial relations structure. Yet at the 
same time traditional models have their shortcomings, for example 
through leading to inequities in the distribution of wealth. In the end, 
appropriate models must be allowed to evolve, and should not be 
imposed in a paternalistic way by well-meaning outsiders. They should 
be oriented towards developing the strengths of individuality and self-
reliance that exist in the Pacific countries, and should incorpor~te the 
best ~lements from traditional and modern cultures. The fundamental 
driving forces in these processes are those stemming from basic 
economic phenomena of choice, utility maximization and incentives, and 
models for development that ignore these phenomena in the future are 
unlikely to be of much value. 
Ml ':fj The second issue is the rJ1!£_ of aid in the process of human ~ ~resources development. There have undoubtedly been many problems ih f 
this area m the past. Aid has led in some countries directly to high-
cost development in the human resources field. The high cost of the 
education system in Papua New Guinea, for example, can be traced 
back to the levels of aid inflow in years gone by. Furthermore, high 
levels of aid can lead to dependence and loss of motivation. 
These considerations point clearly to ,the need for design of more, 
appropriate aid packages for human resources dev'elopment in the 
Pacific, with a greater degree of inyolvement of local people than has 
t>eeiithe case in the past. , In the Austrahan aid program a number of 
welcome steps in this direction have already been taken, but more 
needs to be done. In addition, the sustainability of aid projects 
deserves further consideration, thaf is the design of projects that will 
continue to yield benefits beyond completion date because they have 
been geared to adequate levels of local participation and because they 
make proper allowance for the continued financing of the recurrent 
costs of the project after the aid component is paid out. 
17) ~In the tfilnl place we have noted the importance of planning at ~ various points m this chapter. Two points deserve further emphaSis. 
The first is that planners, whether local public servants or outside 
expert consultants, must produce plans that are politically acceptable. 
The concept of planning at some idealized and unrealistic level is a 
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lll){ury that cannot be afforded in the. human resources development 
area, given ~he magnitude and urgency of the problems faced. The 
second._ point, related to the first, is that, immediately after the 
planpipg. process, problems of implementation- .become paramount. This 
suggests that capacity to implement should ~be looked at .. before the 
planning process commences. It .also suggests that, wherever feasible, 
pl~mners should have some residual responsibHity for implementation so 
that plans do ngt just finish up on the shelf. The situation has 
already been reached in several Pacific countries of plans in the 
human resources development area being produced without there having 
been any follow-u~ towards putting the plans into effeet. 
An additional aspect .of the acceptability Qf pla11s is . the issue of 
the rate at which change in the region can occur. Studies of the 
dynamics of traditional societies suggest that change in economic and 
social structures and processes that occurs too rapidly can lead to 
breakdown. There is a need, especially incumbent on aid donors ·and 
external lending agencies, to be sensitive ~o the limits on these rates 
of change and to adapt recommended policies to suit such constraints. 
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Health 
Chapter 2 
Health and health care in Papua New Guinea: 
· problems and· solutions 
Jeff Richardson 
In the decade to 1980, life expectancy in Papua New Guinea 
appears to have increased by 25 per cent, to 50 years. Infant 
mortality fell from 134 to 72 per cent per 1000 live births. As this 
occurred in the absence of major social and economic ·change, virtually 
all investigators have concluded that the health services have had an 
extraordinary impact. Their success was the result of a comparatively 
simple pattern of diseases in rural communities, the effectiveness of 
the available health care techniques, and the priority given to rural 
health by the authorities. Malaria responded to drug therapy, 
diphtheria and pneumonia to penicillin, tuberculosis to vaccine and drug 
therapy, and tetanus and whooping cough to vaccination. By the 
standards of other developing countries, Papua New Guinea's health 
service was comparatively well funded, and there was a steady 
increase in the health workforce relative to population. 
This situation has now changed abruptly. In the forthcoming five 
years the health budget is unlikely to increase in real terms despite an 
expected 11 per cent increase in the population. The health workforce 
will contract. The possibilities for health improvement by extending 
the health care infrastructure have been very largely exhausted, the 
incidence of traditional diseases is increasing and new diseases are 
likely to appear. In sum, the health problems facing Papua New 
Guinea are increasing, the solutions are more difficult and the 
resources available are contracting relative to population. 
This chapter begins with a summary of the · epidemiological 
situation in Papua New Guinea showing that mortality and morbidity 
are still dominated by diseases which arise from preventable social and 
environmental conditions. The means of tackling ·these problems as 
addressed in the 1986-1990 National Health Plan are discussed in the 
following section, and Papua New Guinea's use of the Primary Health 
care approach to disease control is reviewed after this. In the 
following two sections the health care facilities and workforce are 
described and evalua_ted, and in the concluding section there is a 
summary of the chief priorities for health policy, and the potential 
contributions of outside funding agencies. 
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Health in Papua New Guinea: the current position 
As noted, in the decade to 1980 life expectancy rose by 25 per 
cent and the infant mortality rate fell by 46 per cen't. This occurred 
while per capita income was virtually static. Regression analysis 
carried out with data from forty-two countrie~ indicates that, despite 
the Papua New Guinea experience, GDP per capita explains a very 
significant part of the variation in life expectancy and infant mortality 
(Gannicott and Richardson 1986). As the predicted values for Papua 
New Guinea in this study were very close to their true values in 1986, 
it can be concluded that the improvement between 1970 and 1980 
increased Papua New Guinea's health status from a position 
significantly below its expected level to a more typical position for a 
country at its stage of economic development. 
At the 1980 census the population of Papua New Guinea was 
3.01 million, of whom 87 per cent lived in rural areas. The population 
density is low and transportation is difficult. As a consequence the 
quality of the health system depends to a great extent upon its quality 
in rural areas. The growth rate of the population is around 2.3 per 
cent per annum. As 16 per cent of the population is under the age of 
5, there is a need for extensive maternal and child health services. 
As the population will double within thirty years, the preservation of 
facilities at even their existing level will require a significant effort. 
An increased life expectancy will broaden the spectrum of medical 
problems to include a large number of degenerative diseases, and will 
almost certainly lead to a rise in cardiovascular problems. 
Table 2.1 lists the major diseases in Papua New Guinea according 
to their order of priority as assessed in 1985. At present, 
degenerative and cardiovascular diseases are not a major problem in 
Papua New Guinea. As with many South Pacific populations, blood 
pressure is significantly lower than in Western societies and falls, 
rather than rises, with age (Sinnett and Whyte 1978). The chief cause 
of mortality ,and •morbidity in Papua New Guinea is still infectious 
diseases. A number of these are debilitating, and, apart from human 
suffering, they inflict a high economic cost through reduced 
productivity. While these diseases are preventable, there has been 
comparatively little change in their order of importance in the last ten 
years. Despite a declining infant mortality rate, there is no evidence 
of a corresponding decline in maternal deaths, which remain high as a 
result of sepsis and haemorrhage. Sexually transmitted diseases are 
inc::reasing in prevalence, and the population of- the unsanitary peri-
urban squatter settlements has now reached the critical density for the 
outbreak of cholera, typhoid and · poliomyelftis. It is likely that 
epidemics will occur shortly. 
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Table 2.1 Major diseases in priority order: Papua New Guinea, 1974 
and 1985 
Disease 
Respiratory 
disease 
Rank order 
of priority 
1974 1984 
1 1 
2 2 
3 3 
Mortality: a 
percentage 
of total 
in 1984 
22.7 
7.6 
7.4 
Malaria 
Gastro-intestinal 
Complication of 
pregnancy 
Malnutrition 
Tuberculosis 
7 4 9.0 b + 3.0 
Injury /violence 
Sexually transmitted 
Leprosy 
Skin diseases 
Psycho-social 
Dental 
Degenerative 
of which: heart 
neoplasms 
4 
5 
6 
10 
8 
9 
11 
12 
13 
5 2.2 
6 5.5 
7 3.3 
8 
9 
10 
11 
12 
13 
4.9 
3.7 
~As reported in hospitals and health .centres. 
755 perinatal deaths; 229 from obstetric conditions. ~6.3 per cent of deaths were from meningitis. 
Includes normal cases. 
+ 6.3 
Source: Department of Health (1985: Tables BS, B6). 
d 
Hospita\) 
ization: 
percentage 
of totaLJn 
1983-84 
16.5 
11.3 
6.7 
20.9c 
1.6 
10.4 
3.6 
Some data from hospitals and health centres on the incidence of 
major diseases are summarized in Table 2.2. These figures suggest 
that the incidence of disease is increasing. In particular: 
After a dramatic decline between 1962 and 1972, the 
incidence of malaria doubled within a decade and appears 
to have returned to the level of the 1950s. 
Gastro-intestinal diseases increased significantly from 1971 
to 1981, although they have recently declined slightly. 
Maternal death rates have not changed in the last decade, 
and may have increased. 
After declining up to 1973, tuberculosis increased by 50 per 
cent between 1973 and 1983, and by 30 per cent between 
1980 and 1983. 
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Gonorrhoea and syphilis increased five- and ten-fold 
respectively between 1969 and 1983. 
The prima facie interpretation of the data in Table 2.2 is that 
health in Papua New Guinea is deteriorating. Yet this conclusion is 
contrary to the observed improvement in life expectancy noted above. 
Two factors probably explain the apparent paradox, both related to the 
quality of the statistics. First, the i.I\cidence of diseases is compiled 
from hospital and health centre discharge data. This may not reflect 
the true epidemiological trend. Over time Western medicine has 
become more widely accepted and it has become increasingly likely 
that a seriously ill person will attend a hospital or health centre. 
Consequently, the estimated disease incidence is likely to have been 
biased downwards in earlier years. Second, life expectancy is 
estimated in the census years largely from infant and child death 
rates. As there has been a disproportionately large fall in infant 
mortality, there may be an upward bias in the more recent estimate of 
life expectancy. Despite these qualifications, however, independent 
evidence clearly indicates that the incidence of a number of diseases 
such as malaria and respiratory complaints is increasing rapidiy. 
There is no systematic disaggregation of health statistics by 
urban, village and rural division. Some indicators of provincial 
differences are reproduced in Table 2.3. The best single indicator of 
health status - the infant mortality rate - varies greatly, from a 
maximum of 116 deaths per 1000 live births in the Southern Highlands 
to a minimum of 33 in the North Solomons. The provincial rank orders 
of life expectancy and of infant mortality correlate closely, since life 
expectancy is estimated largely from the infant mortality rate. There 
is a much poorer correlation between these measures and the incidence 
of malaria, tuberculosis and malnutrition. In part this may reflect 
varying quality of the data, but it also reflects the variation in the 
problems facing different regions, which has necessitated the 
decentralization of health services. 
In principle, there are relatively straightforward measures for 
controlling the major diseases listed in Tables 2.1 and 2.2. Respiratory 
pneumonia responds to penicillin treatment. Whooping cough, pigbel 
and tuber.culosis can be prevented by immunization, provided ·that a 
refrigeration system for vaccines can be maintained. Death from 
diarrhoeal disease can be largely eliminated by inexpensive oral 
rehydration packs (for making a salt/sugar solution). However, these 
measures have not been fully employed. For instance, many base-level 
workers do not understand oral rehydration, and the proportion of the 
population receiving vaccination appears to be low and declining (Mirou 
and Masere 1983). 
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Table 2.2 Incidence of major diseases: Papua New Guinea, 1980s 
Disease Data on incidence 
Respiratory diseases 
Pneumonia 
Whooping cough 
Influenza 
Chronic lung 
disease 
Malaria 
Castro-intestinal 
diseases 
Diarrhoea 
Pigbel 
Complications 
of pregnancy 
and childbirth 
Malnutrition 
Tuberculosis 
Sexually 
transmitted 
caused 38 per cent of institutional deaths of 
children under one year, and 31 per cent of 
institutional deaths of children aged 1-it. 
Mortality rate appears to be rising. 
A Southern Highlands study reports mortality 
increased from 7 per 1000 in 1970 to 10 per 1000 
in 1980 for children under 5. 
Affects 8.2 per cent of children under 18 months. 
Periodic epidemics in the highlands. 
Affects 20 per cent of adults over 50 in the 
highlands: the most common of degenerative 
diseases. 
Hyper-endemic in coastal areas, causing up to 25 
per cent of hospitalizations and affecting 30 per 
cent of children under 10. 
Does not exist above 1500-1800 metres, except in 
isolated ecosystems. 
Responsible for 30 to 50 per cent of institutional 
deaths of children under 5, and 22 per cent of 
hospitalizations of children under 5. 
Most cases not reported. Estimated to affect 112 
per 1000 of children under 5, and 20 per 1000 of 
the general population. 
Incidence increased during 1971-81, then declined 
slightly during 1981-84. 
Was once the chief cause of mortality between 
the ages of 5 and 14. Now varies with epi-
demics, e.g. 1074 cases in 1981 and 464 in 1983. 
Up to 20 maternal deaths per 1000 births in 
remote areas. Maternal death rate is probably 
increasing. 
30 per cent of children at maternity clinics (56 
per cent ·in Milne Bay) are less than 80 per cent 
of standard weight for age. 
Incidence increased by 50 per cent during 1978-83 
and by 33 per cent during 1980-83. 
Incidence 0.8 per 1000 on average, 1.5 per 1000 
in coastal areas, 4.2 per 1000 in Port Moresby. 
Incidence increased during 1969-83: gonorrhoea 
from 1 per 1000 to 5.6 per 1000, syphilis from 
0.02 per 1000 to 2.3 per 1000. 
An outbreak of AIDS is thought to be inevitable. 
Source: Department of Health: inquiries by author, Port Moresby and 
elsewhere. 
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Table 2.3 Health and ·disease Indicators, by provinces: Papua New Guinea, 1985 
Indicator Rank Order 
Infant Life b TB per 1000 Child 
mortalltya expectancy Child c population malnutrition d 
Province (IM) (LE) malaria (TB) (MAL) IM LE TB MAL 
Southern Highlands 116 43.8 0.13 36 I 2 18 9 
West Seplk 104 42.1 2.05 51 2 1 II 3 
East Seplk 94 49.3 3.04 47 3 '7 5 6 
Enga 91 47.1 0.26 35 4 3 17 10 
Slmbu 87 50.2 0.67 19 5 8 15 18 
Western 83 47.7 38.9 7.09 42 6 5 1 7 
Western Highlands 81 51.9 0.28 22 7 13 16 17 
Gulf 71 47.3 4.63 48 8 4 2 5 
Oro 67 49.2 42.7 2.82 42 9 6 6 8 
New Ireland 62 52.7 45.3 1.73 31 10 14 12 14 
Ma dang 62 50.7 2.51 51 II 9 10 2 
West New Britain 60 51.3 25.0 2.54 25 12 11 9 16 
t.I) East New Britain 57 52.8 42.0 3.05 33 13 15 4 12 
0 Manus 55 51.8 76.9 0.77 28 14 12 13 15 
Eastern Highlands 55 53.1 0.69 33 15 16 14 II 
Mo robe 52 50.9 32.3 2.62 49 16 10 7 4 
Milne Bay 50 57.1 34.6 3.28 56 17 17 3 1 
North Solomons 33 59.6 13.9 2.59 32 18 18 8 13 
Average for 
Papua New Guinea 72 49.6 2.19 38 
Ratio of maximum to 
minimum 3.52 1.42 5.53 54.50 2.95 
a Deaths per 1000 live births. 
b Years of average expected lifetime in present conditions. 
c Parasitic rate amongst children under 10 years of age in sprayed villages. 
d Per cent of children under 5 weighing Jess than 80 per cent of standard weight for age. 
Source: Department of Health (1985: Tables 38.2, AB, Bl, Bil, Bl7). 
Other solutions are more difficult as they depend upon the 
modification of social and environmental conditions. Adequate water 
supplies are necessary to prevent water-borne diarrhoeal diseases, 
unsanitary food preparation and skin diseases. Yet safe and plentiful 
water is available only to an estimated 10 per cent of the population. 
Projects to provide water through pumps and village wells have 
repeatedly failed as a result of poor maintenance systems but also 
because of the lack of local interest, understanding and participation. 
For example, Wohlfahrt and Kukyuwa (1982) found that in a sample of 
sixty-nine installations in the Western Highlands, 40 per cent had 
broken down within one year and 90 per cent within four years. 
Housing is still inadequate, with poor ventilation promoting respiratory 
disease and tuberculosis. Sanitation is still rudimentary. 
Most importantly, education about these problems and about 
health-promoting activities generally is minimal. The following 
examples illustrate the consequences of this: 
The breakdown of water pumps is usually not reported. 
Mothers are known to hide their children to prevent 
vaccination. 
During childbirth mothers are often unattended, and cases 
have been reported of infant death where mothers did not 
know that the umbilical cord should be tied. 
Houses are closed . to prevent anti-malarial spray from 
entering. 
Diarrhoea is considered normal among children and ignored; 
it is sometimes believed that temporary starvation of the 
child will help. 
Children included in the national immunization program are 
not returned for second and third stage immunization. 
Mirou and Masere (1983) found that in a sample of 211 
children in Northern Province only 52 and 57 per cent 
received third stage BCG and T.A. vaccination respectively. 
The link between illness and sanitation, and the role of 
soap in hygiene, are often not understood. 
In areas with sufficient food, children suffer from 
malnutrition owing to poor information on food preparation 
and diet (Biddulph 1978). 
The incidence of these and similar behaviour is not known but 
they are sufficiently common to represent a major impediment to 
health i~provement. 
The National Health Plan, 1986-1990 
The Department of Health in Papua New Guinea has recently 
formulated a National Health Plan for 1986-90 which outlines the 
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general nature of the strategies that will be adopted for controlling 
each of the major diseases (Department of Health 1985). As discussed 
later, the health sector presently faces a formidable financial 
constraint and it is not possible to determine the extent to which 
these programs will be. implemented, nor the quantitative impact that 
they will have upon disease. The most notable feature of the overall 
strategy is the emphasis on health education and on community 
participation. The main elements of the health plan are summarized as 
follows: 
Respiratory diseases. Pneumonia in urban areas is associated 
with overcrowding by new urban migrants, and in all areas- malnutrition 
is a predisposing factor. Repeated attacks lead to chronic lung 
diseases which are exacerbated by poor ventilation and by cigarette 
smoking. At present, the main means for controlling pneumonia is 
penicillin treatment, although penicillin resistant strains are now 
evolving. The Health Plan proposes to accelerate education with 
respect to housing, hygiene and smoking. Contingency plans are to be 
drawn up for epidemics, and vaccination against whooping cough is to 
be accelerated. Special attention is to be directed at the chief at-
risk groups - the young and the aged. 
Malaria. Strains resistant to common drugs are developing, and 
spraying with DDT is now inefficient on the coast. The Health Plan 
calls for continuation of 'classic' methods of vector control (cleaning, 
filling or draining of sources, larvivorous fish and larvicides, and 
mosquito nets} as well as for anti-malarial drugs to be aimed at high-
risk groups (pregnant women and epidemic areas}, increased diagnostic 
services and complementary education. 
Diarrhoeal disease is associated with poor personal hygiene, 
unsanitary food preparation, poor water and malnutrition. The Health 
Plan proposes to improve the training of aid post orderlies in the 
treatment of diarrhoea, to increase and improve the use of oral 
rehydration packs, to embark on education programs emphasizing 
breast-feeding and diagnosis, and to provide clean water and sanitation 
if village communities will participate in these projects and take 
responsibility for them. Clean water represents a wider health and 
environmental objective. In 1984 a plan was made to provide safe 
water within a fifteen-minute walk for 80 per cent of the population 
by 1990, and for 100 per cent by 1995. The likelihood of achieving 
those targets is very low, even though projects are being undertaken 
or proposed by several international agencies, by non-government 
agencies, and by Papua New Guinea's national and provincial 
governments. 
Complications of pregnancy and childbirth are associated with a 
lack of skilled supervision. The proposed solution is to increase the 
number of female midwives and to improve basic education about 
hygiene and haemorrhage. At present, antenatal care and maternal 
education cover only 60 per cent of the population, with coverage as 
low as 10 per cent in some areas. The health plan proposes to 
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increase the numbers in training for these services, and to instal 
maternity accommodation in villages where there is a sufficient, local 
commitment. 
Malnutrition _appears to be more a result of cultural ·eating 
patterns than of the unavailability of food. Pregnant women and the 
young are at greatest risk. The solution lies partly in general 
education and partly- in greater attendance at maternity cl~ics· where 
infant growth can be charted and advice supplied about nutrition. The 
Health Plan proposes both to increase the number of maternity clinics 
and to conduct media campaigns for public education. 
Tuberculosis. In principle, BCG vaccine should largely eliminate 
TB, but immunization programs are incomplete. After contracting the 
disease, many fail to complete the prescribed course of drugs. 
Further, bacteria are evolving that are resistant to first-line (cheaper) 
drugs. The Health Plan calls for more education, notably of aid post 
orderlies and nurses, for increased vaccination, and for community 
education about drug compliance. 
Sexually transmitted diseases. At present there are special 
clinics in provincial capitals, and a ·~ontact referral' system ·to see 
that partners are informed of these diseases, although so far this 
scheme has had limited success. The Health Plan proposes more 
education, promotion of contact referrals, an annual workshop on STD, 
and the screening of pregnant women. 
Prhnary health care 
There is still scope for the extension of Papua New Guinea's 
health care infrastructure. Less than 20 per cent of children below 
the age of 4 years in 15 districts attend MCH clinics and 32 per cent 
of children nationwide are not within one hour's walk of a MCH clinic 
(Townsend and Nou-Taboro 1·984). Despite this, there is general 
agreement that there will be diminishing returns from a further 
extension of the infrastructure, and that the efficiency of delivered 
services, whether curative or preventive, is being impaired through the 
absence of community understanding, cooperation and participati(;m. 
For these reasons Primary Health care (PHC) has become' a central 
element in the Papua New Guinea health care strategy. 
Papua New Guinea is a signatory to the 1978 Alma Ata 
declaration of the World Health Organisation. The Alma Ata 
conference was a reaction against the tendency for many developing 
countries to emulate Western health care systems, and to concentrate 
excessively upon ·urban, hospital-based, curative medicine at the 
expense o_f rural and village health. The conference defined six main 
elements as bemg central to PHC: clean water, vaccination, 
contraception, maternal and child care, basic medical training and the 
provision of essential drugs (Onno 1979). It emphasized the role of 
education and the responsibility of the community to maintain and 
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improve its own health as part of an integrated approach to the 
solving of broadly defined social and economic problems. 
In the ensuing years, there has been debate over the priority 
that should be given to a PHC approach in 'developing countries. In 
some countries, small-scale programs concentrating on maternal 
nutrition and immunization in combination with basic education have 
made notable reductions in infant and child mortality in periods of a 
few years (Gwatkin et al. 1978 and 1980). However, some of that 
success can be attributed to the extension of health care to previously 
unserviced populations (Bloom 1986). International agencies appear to 
favour selective PHC, in which emphasis is placed on children and 
women of child-bearing age in an intensive effort to provide 
vaccination, selective drug therapy, oral rehydration and education. It 
has been difficult to compare the effectiveness of comprehensive and 
selective PHC, since the cost effectiveness of most projects to date 
has not been satisfactorily evaluated.1 Since there is no proven 
formula for a country like Papua New Guinea to follow, 
experimentation and evaluation is necessary if the best strategies are 
to be determined. 
Papua New Guinea has taken some important steps in PHC . 
Although it has not formally adopted a policy of family planning, it 
provides a comprehensive maternal child health (MCH) service. Oral 
rehydration is being promoted, and the community health workers - the 
aid post orderlies - are receiving instruction in its use. Breast-feeding 
is promoted by the prohibition of non-prescribed bottles and formula 
milk, and there is a national policy of infant immunization. MCH 
nurses routinely record infant growth. There is a regular supply of 
basic drugs to all health centres, and an estimated 96 per cent of 
population is within two hours' distance of a health facility. 
The impact of these policies is unknown and, as noted earlier, 
efforts are often thwarted by poor community understanding. Papua 
New Guinea has yet to implement successfully two of the most critical 
elements in a PHC strategy: health education and community 
participation. Health services are not generally perceived as a 
community responsibility but as 'Samting bilong Gavmen' (something 
belonging to the government). Services are received passively, and 
generally without complaint when they are inadequate. 
In principle, all health care workers are intended to promote 
health education, and this is a particular function of the MCH nurse. 
But in a survey of eighteen child health clinics in Madang province, 
Reid "c1983) found that 70 per cent of consultations were for less than 
two minutes and 95 per cent for less than five minutes. No extra 
time was spent with mothers of children with a weight loss, and only 
10 per cent of mothers received nutritional advice although 30 per 
1
For an lnfluenUal review of these issues, see Walsh and Warren (1979). 
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cent of their children suffered from malnutrition. Health talks were 
judged to be poor and were badly attended. 
The aid post orderlies (APOs) similarly seem to be failing to 
provide health education, and concentrating instead upon a limited 
number of routine curative tasks (Frankel 1984).2 This situation js not. 
so much the result of an excessive workload as of lack of contact 
between APOs and the health centres which are intended to support 
them. Gee (1983), Banam (1979) and Frankel (1984) have observed 
that while the APOs are generally regarded as the backbone of the 
system, in practice they receive little support from senior officers or 
from the community. In a more general criticism of the system, 
Welsch (1984) argues that the lack of downward communication 
between superior officers and APOs typifies the entire health system. 
It is claimed that at all levels officers look to senior officers for 
guidance and are unresponsive to the needs of those below them. 
Certainly there is widespread support for the view that the neglect of 
the PHC functions is a direct consequence of the lack of supervision 
of APOs. 
For some years the national authorities have been prpmoting a 
program to develop community-based PHC projects. The program was 
commenced in New Ireland Province in 1979, in Oro in 1980 and in 
Manus in 1983. After a number of PHC projects failed through lack of 
support or inappropriate procedures, a set of principles for PHC 
projects was adopted, including the following: 
a project leader in a village should be chosen by the 
village; 
training should be short and practical; 
continuous contact with senior health workers should be 
maintained; 
the project must have the support of the traditional village 
leaders; and 
the community must understand the philosophy of Primary 
Health care. 
In the present model, an initial seminar is conducted in the 
province to explain the project objectives to prov.incial officials and to 
select a leader to carry out a district-level workshop. This workshop 
in turn results in the selection of a project leader - often a health 
care worker - to act as a catalyst for the project in a village. At 
the village level a Development Committee is formed which, after a 
workshop to explain objectives, determines village priorities. To date 
these priorities have usually included the provision of water, and in 
some cases the development of cash crops and fencing for village 
animals. Villages must contribute towards the cost of projects, 
2 
In at least one study it was noted that APOs also fall to take Initiatives In promoting PHC (Provincial Health 
Division, New heland 1986). 
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although assistance is received from the provincial government. The 
role of the national government in the process is to initiate and 
facilitate the sequence described. 
While the conceptualization and principles of this model are 
impressive. there are four disappointing aspects. First, the scale of 
the program is modest: the cumulative budget to date, excluding the 
salaries of departmental officers, is only K94,000. Second; there is 
only one basic PHC model being implemented, with variants according 
to local conditions. Experimentation is desirable with more selective 
PHC, with the use of the mass media antl with the use of health staff 
to increase health education. Third, there is probably insufficient 
training of the facilitators who are responsible for acting as a catylist 
to village development committees· thereby- jeopardizing the project. 
Fourth, and most importantly, rigorous evaluation has not been built 
into the initial program. There has been an evaluation of the New 
Ireland project (Provincial Health Division· 1986), but this study was 
only based upon routine statistics and a community survey. It is 
clearly desirable that the impacts, strengths and weaknesses of such 
projects be evaluated carefully and correctly if they are to be 
expanded to the entire nation. 
Health service delivery 
Health services in Papua New Guinea are provided by traditional, 
private, church and government health systems. While traditional 
medicine varies greatly, it is generally concerned with the question of 
why sickness has occurred, which in Papua New Guinea is generally 
answered in terms of witchcraft and personal behaviour. Since 
Western medicine is perceived as answering the question of how 
sickness has occurred, the population can switch pragmatically between 
systems. The great majority still turn to traditional medicine first, 
using Western medicine when this fails. An unpublished survey in 
Madang province found 'that only about 3 per cent of the population 
gave first preference to Western health services when sick, and that 
97 per cent preferred the use of traditional village healers 
(Department of Madang Division of Health 1986). 
Western observers are ambivalent in their assessment of the role 
of traditional medicine. Government policy is to encourage research 
into the effects of traditional medicine, which are poorly understood, 
and to issue guidelines to health staff in an attempt to improve 
relations between the two systems. 
In this chapter we are mainly concerned with the government 
and church systems, which can be described together as the· formal 
health care system. Apart from them, the private sector includes an 
unknown~ number of base-level health workers employed by rural 
companies and plantations. There are private pathology laboratories in 
Port Moresby, Lae and Arawa. By 1984 thirty-five doctors and ten 
dentists (representing 12.5 and 25 per cent of the total practitioners 
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respectively) had entered private practice. As the average cost of 
training their replacements is thought now to be A$166,000 and 
A$332,000 respectively, the transfer of government-trained professionals 
to the private sector, where their workload and responsibilities are 
significantly smaller, is a source of concern. It results in ci -net 
reduction in productivity and a redistribution of services towards the 
healthier and more affluent part of the community. 
Churches employ 16 per cent of the health care workers in 
Papua New Guinea. They run one provincial hospital, several district 
hospitals, 24 per cent of health centres, 64 per cent of health 
subcentres and 5 per cent of aid posts. There are seven church 
schools training nurses and thirteen training nurse aids. The church 
schools for nurse aids have been particularly important (see Table 2.4), 
operating more efficiently and with a lower attrition rate than the 
government schools. As a consequence of an increasingly serious 
financial constraint, the capital stock of the church system has 
deteriorated, and output has been kept up by paying some workers less 
than the legal minimum. 
Table 2.4 Nurse aids trained in government and church schools: Papua 
New Guinea, 1981-84 
Nurse aids trained 
Church as 
Government Church percentage 
Year schools schools Total of total 
1981 87 147 234 62.8 
1982 38 150 188 79.8 
1983 21 120 141 85.1 
1984 17 117 134 87.3 
Source: Department of Health, inquiries by author. 
Health services are provided at aid posts, health subcentres, 
urban clinics, health centres, and hospitals. These are organized in a 
pyramid with aid posts at the base and progressively fewer, more 
complex and more costly facilities further up the pyramid. The system 
is designed to promote the integration of health services in a referral 
system, and to facilitate the treatment of patients as close to their 
homes as possible. (For a fuller description see Newbrander 1986:11-
14.) 
The typical health centre services a population of between 5000 
and 20,000, providing inpatient and outpatient care, aid post 
supervision, MCH clinics, family planning, disease control programs, 
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environmental improvement (water, sanitation and malaria control) and 
health education. In some centres there are basic radiology, 
laboratory. and dental services. Each health centre is staffed by a 
health extension officer (i.e. a physiciao assistant), nurses and 
ancillary. workers. The MCH clinics, based at health centres, visit 
more areas than are serviced by aid posts. A typical MCH clinic team 
consists of one or two MCH nurses, two nurse aids, an aid post 
orderly, and a driver or boatman. 
The typical health subcentre serves a population ranging from 
2000 to 10,000 depending on the population qensity. It provides 
outpatient, MCH and obstetric services. Its staff consists of nurses 
and nurse aids. The typical aid post provides basic health care for a 
population between 300 and 3000, again depending upon the population 
density and g~ographic accessibility. Each aid post is generally staffed 
by a single orderly who is meant to provide simple but wide-ranging 
services, including basic health education and preventive as well as 
curative h~alth services . 
Secondary service facilities consist of nineteen provincial 
hospitals, which provide comprehensive medical, surgical and nursing 
services, train auxiliary health workers and teach interns. In theory, 
they supervise standards of health care throughout the province, and 
support research. The hospitals are staffed by general practitioners, 
nurses and ancillary staff. Only the larger 'level 1' hospitals have 
specialists. 
Tertiary health services are defined in Papua New Guinea as 
those highly specialized clinical and diagnostic services which can only 
be supplied at a limited number of locations or overseas. They include 
oncology, ophthalmology, orthopaedic surgery, otolaryngology, cardio-
thoracic surgery, neurosurgery, _plastic surgery 'and dermatology. Most 
tertiary services are provided at the Port Moresby General Hospital 
which, in theory, acts as a national referral hospital. 
Until recently the national government followed a policy of 
extending its primary structure of aid posts, clinics and health centres 
at the expense of secondary hospital services. Table 2.5 shows that, 
while the number of hospitals contracted between 1973 and 1984, the 
numb.er of aid posts rose by 44 per cent and the number of health 
centres and subcentres by 40 per cent. 
The expansion of facilities between 1973 and 1985 increased the 
proportion of the population believed to be within two hours' walk of 
medical assistance from 86 to 96 per cent. This remarkable 
achievement supports the belief that the increasing life expectancy is 
largely attributable to the accessibility of health care services. 
However, the need for a 40 per cent increase in the lower-level 
establishmen~s to achieve this improvement supports the view that 
there are diminishing returns from the expansion of the health 
infrastructure. Reflecting this view, the government's present health 
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strategy emphasizes the upgrading of existing facilities rather than 
their expansion. 
Table 2.5 The expansion of health care facilities: Papua New Guinea, 
1973-84 
Change 
1973 1984 (%) 
Specialist hospitals 9 1 -89 
General hospitals 19 19 0 
Health centres and subcentres 335 468 40 
Aid posts 1,547 2,231 44 
General hofiPital beds 3,865 4,756 23 
Total beds 11,960 12,816 7 
Population ('000) 2,596 3,297 27 
a38 per cent of beds are in hospitals and 62 per cent in health 
centres or subcentres. 
Source: Department of Health, (1985: Table 7.4). 
As noted earlier, a major problem within the system appears to 
be poor communication, arising from. the fact that health workers at 
all levels look 'up the pyramid' for support and guidance and neglect 
communication with those below them. In part this problem reflects 
the shortages of staff at health centres. It is exacerbated by difficult 
physical communication, and the apparent misuse of existing transport 
facilities. There is a general agreement that the management of 
health centres could be improved significantly. 
There are equally serious problems with the hospital sector. 
Despite a reduction in the proportion of health expenditure devoted to 
hospitals between 1975 and 1985, the proportion is still over 40 per 
cent. Aggregate statistics indicate that in the ten years to 1983 there 
was a 23 per cent increase in the supply of general hospital beds, a 
31 per cent increase in inpatients, and a 36 per cent decrease in the 
average length of stay. Together, these statistics imply a 32 per cent 
decrease in occupancy rates, which suggests that the hospitals' 
resources are underutilized - although the decrease in the average 
lepgth of stay is by itself an indication of improved efficiency. 
Across the country the performance of the hospitals varies 
dramatically. In 1985 there was an average of 22. 7 inpatients per 
hospital bed. In Vanimo hospital (West Sepik) and Madang the 
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occupancy rates were 6.5 and 10 per bed. By contrast, Mt Hagen 
averaged 45 patients per bed, 36 per cent greater than the nex..t 
highest hospital (Department of Health 1985: Table C2}. 
Wohlfahrt (1986} argues that in its attempt to ensure that 
hospitals did not expand too much, Papua New Guinea has tended to 
go to the other extreme. Buildings are twenty-five or more years old 
and have outlived their planned life. Maintenance is poor. The 
inadequacy of basic diagnostic facilities and a chronically inadequate 
nursing staff reduce productivity and increase the length of stay. 
Cross-infection rates are high. 
Pressures on hospitals are increased by a lax admission policy 
and poor integration with other parts of the health system. It appears 
that a significant number of hospital patients could be treated 
elsewhere in cheaper facilities such as health centres or clinics, but 
that those other facilities are inadequate, restricted in their operating 
hours or simply not used. The impression is that rather than being 
part of a fully integrated system, hospitals simply react to patients at 
their doors. There is an urgent need for better trained hospital 
administrators to increase the efficiency of the most expensive part of 
the system. 
Finance and distribution 
Government spending on health in Papua New Guinea has been a 
far greater percentage of GDP than in most developing countries, but 
this appears to be a consequence of the government's dominance of 
health services and minimal spending by the private sector. From the 
limited data available on total health expenditures in developing 
countries, it appears that Papua New Guinea does not devote an 
exceptional proportion of its GDP to health care. In a sample of 
seventeen developing countries studied by Kravis et al. (1982}, eight 
had a lower GDP per capita than Papua New Guinea. Of these, four 
spent a larger proportion of their GDP on health care. 
In the decade to 1985, Papua New Guinea's per capita health 
expenditure rose by 16.5 per cent, from KlO to Kll.7 per capita 
(Newbrander 1986}. However, during that decade, overall government 
expenditure rose· substantially, and health represented the same 8. 7 per 
cent of the government budget in 1985 as it had in 1975. During the 
same period, the government succeeded in reducing the relative share 
of hospitals in the budget, permitting primary rural and urban health 
serVices to expand from 42 to 48 per cent of the total. Early in 1986 
the go~ernment announced that there would be a 5 per cent reduction 
in, the health budget. There appears to be little prospect of any real 
increase in the near future, and the government's projections for the 
period 1986-90 indicate a marginal decrease in real spending. Given 
the likely population growth, this implies an 11 per cent decrease in 
real health expenditure per capita. Recently the church health service 
has also encountered serious financial difficulties. The subsidy 
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Table 2.6 Health workforce comparisons: Papua New Guinea, 1984 
Population-to-worker ratio 
As multiple 
PNG of ratio 
average Highest Provine~ for Manus 
Doctor 149,886 175,200 Mo robe 6.3 
Nurse 4,356 8,626 Eastern Highlands 3.7 
Nurse aid 5,745 23,417 East New Britain 15.1 
Health educn ofgcer 11,530 22,646 Western Highlands 6.5 
Health lnspector 26,380 42,533 Southern Highlands 3.0 
Aid post orderly 1,650 2,303 East New Britain 2.2 
8The lowest ratio of population to health inspector was in West New Britain, rather than 
Manus. 
Source: Department of Health (1985: Table F4). 
received from the government has declined in real terms and churches 
have become increasingly dependent upon overseas funds. These have 
become less generous as parent churches have increasingly perceived 
their role in Papua New Guinea as being only evangelical. 
There are few statistics available with which to assess the 
distribution of resources within· provinces, but there are grounds for 
suspecting .that the distribution is less than ideal. There are no 
financial or other incentives to attract health workers into remote 
areas, and cajoling rather than coercion ·appears to be the only means 
of filling some posts. In 1976 an attempt was made to relate 
provincial financial grants to objective indices of need. However, the 
formula adopted has not been revised, and the present criteria for the 
approval of staff establishments appear to be ad hoc. As a 
consequence, there are large discrepancies between provinces in the 
distribution of funds and health workers. For example, in 1985 the 
total government health grant to the Manus province was 3.1 times 
greater in per capita terms than the grant to the Western Highlands 
(K31.9 versus Kl0.4). For most categories of health workers, Manus 
has the smallest ratio of population to health worker (excluding the 
National capital District). The magnitude of the discrepancy is shown 
in Table 2.6. 
The impression that budgets and manpower are allocated 
somewhat arbitrarily is reinforced by analysis of the government's 
health expenditure per capita in each province in 1984. For example, 
there is a strong negative correlation between health spending per 
capita and the population of provinces. Smaller provinces would be 
expected to receive a larger per capita budget because of 
indivisibilities in the provision of certain services, especially hospitals. 
However, the simple correlation coefficient is so great (-0.82) that it 
suggests some other systematic relationship. The island provinces were 
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developed earlier and had a health service established earlier, and they 
may have managed to retain their financial head-start through their 
political skill. Since provincial size does not correlate significantly 
with the available indices of need, this indicates a failure of the 
budgetary process. In one respect, however, there is evidence that 
the allocation of funds has improved. The percentage incr-ease in each 
provinl'!e's health budget between 1973 and 1984 tended to be greater 
where the per capita budget in 1973 had been smallest. 
Health administration and planning 
Since 1977, health services have been divided into three 
functional groups. First, 'national functions' have been retaine·d by 
the national government. These include pharmaceutical services, 
planning and medical training. The national government also has 
ultimate responsibility for the quality of all hospital, medical and other 
services. Second, 'transferred functions' have become a provincial 
responsibility. These include the operation of the aid posts, health 
centres and subcentres, other aspects of family health and disease 
control, and the appointment and management of health staff for these 
and delegated functions. Third, 'delegated functions' are a provincial 
responsibility but with the possibility that, under certain circumstances, 
the national government could withdraw the delegation and control the 
function itself. Provincial hospitals, malaria control and 'extension 
services' (relating to tuberculosis, leprosy, STD and the tasks of 
health inspectors) are delegated functions. 
Most of the provinces' health expenditure is financed by grants 
from the national government, allocated in six categories: general and 
~xtension grants, which may be spent for any purpose, and grants for 
hospitals, water, malaria and rural health, which are tied. These 
latter funds may be supplemented from other sources, including 
provincial revenue. 
There is agreement that the finances of some provinces have 
been seriously mismanaged. In particular it is claimed that a number 
of the provinces are too small to allow 'arm's-length' decision making, 
encouraging the political favouritism associated with the wantok (clan) 
system. But Papua New Guinea is not unique in this type of problem, 
and there is less evidence that the system per se, as distinct from its 
operation on particular occasions, is defective. An understanding of 
the respective roles of different levels of government appears to be 
evolving. For example, delegation was recently removed from Angau 
Hospital in Lae, establishing a precedent for the national government 
to intervene in cases of mismanaged delegated authority. 
Health planning has had a mixed record in Papua New Guinea. 
The 1974-78 plan was ambitious and well-conceived, and appears to 
have had a significant impact. Following this, the quality of planning 
declined. A 1978 review was never completed and a poorly executed 
1980 manpower plan similarly failed. In 1982 the national Department 
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of Health was unable to respond to a government request for 
information on manpower needs. This resulted in a drastic reduction in 
manpower training which has precipitated Papua New Guinea's most 
serious current health care problem. In 1985 the government requested 
the preparation of a Medium Term Development Plan as part of a 
National Public Expenditure Plan. The resulting document was 
subsequently expanded by the Department of Health into the formidable 
540-page National Health Plan for the period 1986-90 (Department of 
Health 1985). In the quality of its conceptualization, scope, detail 
and self-criticism, this document compares well with health plans in 
other countries. 
The National Health Plan has defined a series of specific health 
objectives and strategies, on the premise that health expenditures in 
real terms will not rise in the planning period. Since most of the 
functions covered by the plan have been devolved to the provinces, it 
has been constructed from the provincial level upwards, advocating 
actions that were initially proposed by, or in conjunction with, the 
provinces. 
Workforce and training 
The health workforce, like the institutions, is arranged in a 
pyramid of increasing sophistication. The chief categories of the 
health workforce, with their functions and training, are shown in Table 
2. 7. The principle has been accepted in Papua New Guinea that a 
task should be performed by the least-qualified health worker (or at 
the least-cost institution) required by the task. Consequently it is 
believed desirable to have two nurse aids for every nurse. But the 
principle is not yet fully in operati9n. As the table shows, there are 
27 per cent more nurses than nurse aids. 
From 1973 to 1984 there was a rapid growth in the health 
workforce, paralleling the expansion in the infrastructure. This is 
shown in Table 2.8, which also shows that, contrary to the principle 
noted above, the growth rate was greater for those categories of 
health workers with more complex training and functions. 
Since 1980 there has been a steady decline in the numbers of 
graduates from the health training programs, and the training of 
technical staff has ceased altogether, as shown in Table 2.9. 
The National Health Plan prepared in 1985 contains two sets of 
projections for the major categories of the health workforce. The 
first assumes no change in the current intake into the training 
programs, and a continuation of recent attrition rates both from the 
training programs and from the workforce. The second set of 
projections assumes that the training intake will be increased by what 
appeared to the Department of Health to be the maximum compatible 
with budget constraints. In Table 2.10 those projections are shown in 
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Table 2.7 Categories of health workforce: Papua New Guinea, 1986 
Category 
Aid post orderly (APO) 
Nurse aid (NA) 
Hospital orderly (HO) 
Nursing officer 
Health extension officer 
(HEO) 
Health inspector (HI) 
Medical officer (doctor) 
(MO) 
Specialist 
Dental officer 
Hospital/health 
Place of 
employment 
Village aid posts 
Health centres 
and hospitals 
All institutions 
Health centres, 
clinics, hospitals 
Health centres, 
provincial offices 
Provincial offices, 
local authorities 
Hospital and health 
centres 
Hospitals 
Health centres, 
hospitals 
Hospitals, health 
centres, provincial 
offices 
Estimated 
numbers 
1986 
2150 
1978 
741 
2514 
360 
172 
283 
(49% ex-
patriates) 
47 
227 
40 
Source: Department of Health, inquiries by author. 
Training 
2-year training, by nurses in church schools and by 
HEOs in government schools 
2-year training, mostly by nurses In church schools 
or health centres 
Trained on the job; often Illiterate; to be pliased out 
11 training schools; teachers are nurses, mostly 
without educational training 
3-year training plus 1-year residency in health centre 
or hospital; teachers are HEOs without educational 
training 
3-year training; teachers are His without educational 
training 
University training (UPNG), with excess capacity 
because of insufficient students with science pre-
requisites, and high attrition rate 
UPNG offers some specialist courses - very high 
attrition rates 
University training - only 8 nationals graduated 
in 1981-85 
No training program In Papua New Guinea, except 
1 or 2-year courses in public health for MOs and 
HEOs; majority now employed have no training 
Table 2.8 Health workforce numbers: Papua New Guinea, 1973-84 
category 1973. 1984 Change (%) 
Aid post orderlies 1547 2108 36.3 
Nurse aids, hospital 
orderlies 2734 2719 -0.5 
Nurses 1554 2514 61.8 
Health extension officers 188 332 76.6 
Health inspectors 63 164 160.0 
Doctors 266 283 25.2 
of which nationals 43 145 237.2 
Source: Department of Health, inquiries by author. 
Table 2.9 Graduates from health training programs: Papua New Guinea, 
1980-84 
category 
Aid post orderlies 
Nurse aids 
Nurses 
Health extension officers 
Health inspectors 
Doctors 
Dental therapists 
Radiographers 
Dispensers 
l\fedical laboratory 
technicians 
1980 
100 
264 
332 
33 
24 
26 
5 
3 
4 
7 
Source: Department of Health, inquiries by author. 
1982 
77 
188 
177 
33 
23 
23 
5· 
2 
2 
6 
1984 
52 
130 
169 
22 
9 
10 
2 
terms of. percentage changes in the per capita supply of different 
health workers. The projections should be interpreted as indicating 
probable upper and lower limits to supply, rather than as predictions. 
The most obvious conclusion to be drawn from these figures is 
that Papua New Guinea faces a crisis in its health workforce. 
Without change, the numbers of health workers in the major categories 
will decline by 20 to 40 per cent relative to the population. Even 
with the expansion projected by the plan, there will be a serious 
decline before 1990 as the result of the collapse which has already 
taken place in training programs. The most serious decline is that 
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projected for the most important category, the base workers or 'health 
orderlies' (aid post orderlies, ·nurse aids and hospital orderlies). The 
projected minimum decline of 15 per cent by 1990 is almost certainly 
too conservative an estimate, as most aid post orderlies were trained 
in the 1950s and 1960s and their attrition rate can be expected to 
accelerate above the level assumed in the projections. The most 
favourable scenario will result in a per capita supply of health 
orderlies in 2000 which is no greater than the present level. Thus 
there is little scope for quality improvement through the double 
staffing of aid posts and the use_ of aid post orderlies for health 
education. For technical staff the situation is similarly critical. 
Furthermore, there is doubt about the accuracy of the population 
growth rate of 2.2 per cent per annum assumed in the projections. If, 
as some believe, a growth rate of 2.8 per cent per annum is more 
accurate, the per capita supply in all categories will be reduced by a 
further 11 per cent by 2000. 
Government priorities are reflected in the growth rates of 
different categories of the workforce and the Health Plan. Nurses 
increase by less than base workers, who .include nurse aids. The 
planned increase in the doctor's supply as shown in Table 2.10 is 
misleading, since it refers to national doctors and reflects the policy 
of 'localization', that is, of replacing expatriates. The planned 
increase by 2000 is insufficient to maintain the present ratio of 
doctors to population, and consequently the dependence upon 
expatriates can be expected to continue. 
Faced with a potential collapse of its workforce, the first 
priority in the Papua New Guinea health sector is to accelerate 
training and to reduce the high attrition rates that characterize 
present programs. Although health improvement cannot be expected 
from an increase in the per capita supply of health workers, it could 
still be achieved by increasing the capability of health workers through 
improved education. 
In physical terms, the training capacity of Papua New Guinea's 
institutions is adequate and in most categories is underutilized. The 
chief constraint has been either a lack of funds to provide the 
required scholarships for students or, particularly in the case of 
medical and dental training, the lack of suitably qualified national 
students. The combined effect of low utilization and a high attrition 
rate has been to raise the average cost of each dental officer who 
completes the training at the University of Papua New Guinea (UPNG) 
to an astonishing K200,000 (A$320,000). The medical school at the 
UPNG similarly operates below capacity and the average cost of a 
trained medical student has been Kl00,000 (A$160,000). The Port 
Moresby College of Allied Health Sciences, which offers basic and 
postgraduate technical training, operates with a staff-to-student ratio 
of one to one. There is clearly scope for increased productivity at 
these institutions. Even so, there remains a question whether the 
health training institutions at more advanced level can be cost 
effective by comparison with training overseas. 
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Table 2.10 Projections of health workforce per capita: Papua New Guinea, 1990 and 2000 
Numbers Change in per capita supply (%) Maximum 
increase in 
With no change in lritake With maximum intake numbers by 
Category 1986 by 1990 by 2000 by 1990 by 2000 2000 (%} 
Base workersa 4869 (17.2) (41.0) (15.0) 41 
Nurses 2514 (6.4) (25.8) (6.2) (13.0) 23 
HE Os 360 (13.5) (37.2) (11.1) (1.7) 39 
Health ~ctors 136 (14.5) (35.9) (8.0) 41 
Doctorsb govt employed 93 (13.0) (22.3) 20.0 22.6 74 
Doctors 145 18.0 27.6 80 
~ Dentists 12 11.8 (5.5) 11.8 18.2 67 
-..J 
Dental therapists 100 (30.3) (66.6) ( 15.1) 41 
Dental technicians 26 (27.8) (61.8) (17.8) (18.2) 15 
Laboratory assistants 55 17.4 18.6 25.2 36.6 93 
Laboratory technicians 54 (35.5) (63.3) (35.5) (4.2) 35 
Medical technologists 12 (25.0) (4.7) (10.6) 42 
Dispensers 32 (33.0) (24.6) (33.6) (2.5 38 
Radiographers 28 (48.9) (83.4) (39.4) 43 
a Aid post orderlies, nurse aids and hospital orderlies. 
b Excludes expatriate doctors. 
Source: Department of Health (1985: Tables F11-F47). 
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A particularly critical issue concerns the training of hospital and 
health administrators. With the certainty of a decline in the per 
capita resources devoted to health, funds must be used efficiently. In 
order of importance, administrative training is needed by provincial 
Assistant Secretaries, health education officers administering programs 
in provincial offices, the medical and executive officers (hospital 
secretaries) of the five major hospitals and fourteen provincial 
hospitals, and the section heads and health extension officers in health 
centres. At present the Assistant Secretaries have received 
administrative training, but few of the other officers have done so. 
The Department of Community Medicine at the UPNG offers a Master 
of Administration course for medical officers, and a diploma course for 
other health personnel, but there is no capacity in Papua New Guinea 
for training hospital administrators. This issue, and the issue of health 
training generally, is to be reviewed in 1987 by consultants from the 
World Health Organisation. 
There is an extensive program of inservice training for the 
improvement of existing health workers. For example, it is intended 
that through inservice training all aid post orderlies will receive 
instruction in the use of oral rehydration. The inservice programs are 
a provincial responsibility and most provinces have a staff development 
unit for this purpose. The national government directly provides 
externally funded inservice training for maternal and child health care, 
for the Primary Health Care project and for communicable disease 
control. In 1985 plans were prepared for a more coordinated approach 
to assisting provincial inservice programs. The national government has 
established a National Training Support Unit to help provinces initiate 
and run inservice .courses. To date there has been no formal 
evaluation ·of the existing programs, and opinions differ about their 
success. During 1986-90 they are to be subjected to a mid-term and 
final evaluation. 
A serious obstacle to the effectiveness of health training 
programs is the lack of te<}cher t.raining. Teaching in the country's 
training institutions is uncoordinated and the standards are unknown. 
Except for twelve nurse tutors who have received educational 
instruction at the UPNG or in Australia, the teachers at all levels 
have been trained as practitioners and not as educators, and at best 
they have attended a three- or four-week basic educational course. It 
is widely believed that the quality of teaching has deteriorated in 
recent years. There is also a chronic shortage of all instructional 
materials, including books, journals and other literature, and audio-
visual equipment. There appears to be little prospect for Papua New 
Guinea to conduct its own specialized teacher training, although in its 
work on inservice training the National Training Support Unit will use 
funds from the Second Rural Health Project (financed by the Asian 
Development Bank) to employ consultants on curriculum development 
and on the design and writing of course material. 
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Conclusions 
The conclusions that emerge from the preceding sections are not 
only about policy priorities for Papua New Guinea, but also about tne 
ways in which assistance can most usefully be given by other countries 
and international agencies. 
Health problems in Papua New Guinea while already serious are 
increasing and there is a major issue of inequity in the allocation of 
resources between the provinces. However, the major problem facing 
the health services is the imminent and severe reduction in the number 
of base worker which threatens the access of rural populations to 
health services. Plans exist for a rapid expansion in training, but this 
will place considerable strain upon educational facilities at aid posts. 
Improvement requires increased supervision, communication, and 
inservice training, once again requiring an investment in education. 
These needs imply that teacher training and the provision of 
educational support materials are high priorities. 
Even though it remains to be proven that in the long run the 
most significant improvements in health will be achieved through health 
education and through community participation. The case for this 
approach is sufficiently persuasive to justify the major emphasis given 
in principle in Primary Health Care. In practice, there is little health 
education taking place, and experimentation is confined to one PHC 
model of community participation. Restricted funding and failure to 
evaluate the program correctly have limited the usefulness of this 
model. It would appear worthwhile to diversify this approach and 
ensure sufficient funding for the realization of PHC's potential. 
The most cost-effective investment in the health system is almost 
certainly the improvement of administration, particularly in hospitals 
and middle management. Many other problems - in communication, 
superv1s1on, maintenance, and the operation of hospitals are 
attributable in large part to poor management. The potential gains 
from the efficient management of hospitals are particularly obvious. 
As hospitals consume over 40 per cent of government health resources, 
even a marginal improvement in their efficiency could result in 
substantial resources becoming available for investment in other 
improvements, whether in hospitals or elsewhere. 
High priority should also be given to the collection of 
information on the benefits and costs of alternative investments. 
While certain broad priorities are fairly obvious and have been noted 
in this chapter, there is insufficient information to determine the most 
beneficial forms -0f investments. Thus, for example, the relative costs 
and benefits of consolidating aid posts, health centres and health 
subcentres are not known, and the specific ways of improving hospital 
efficiency are uncertain. In those two cases consultants are to be 
appointed, but there are still inadequate data for assessing other 
options such as an expansion of the current PHC project or additional 
water projects. 
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There are ways in which Australia in particular could contribute. 
First, Australia has the obvious potential to provide more overseas 
teacher training for Papua New Guineans, particularly in the area of 
administration and certain technical skills. Similarly, Australia could 
offer scholarships for medical and dental training, although shortage of 
qualified applicants for such scholarships would be a problem. 3 Second, 
Australia already operates an important program of lectures, 
demonstrations and consultancies by visiting specialists, which should be 
continued. Third, depending on the recommendations · of the WHO 
consultants, Australia may be able to contribute to the training of 
hospital administrators, possibly by providing visiting teachers or by a 
joint program in which part of the training of senior administrators 
takes place in Australia. Fourth, in view of the rapid turnover of 
staff in Papua New Guinea institutions, those institutions could be 
supported by links to Australian counterpart institutions, providing 
direct contacts with colleagues and assistance in cases of temporary 
disruption to teaching programs. Fifth, basic research into tropical 
medicine at Papua New Guinea's Institute of Medical Research can be 
assisted through its continued link with the Walter and Eliza Hall 
Institute. Finally, there are areas (such as Primary Health Care) 
where the preparation of adequate proposals for foreign aid could be 
difficult, and where assistance could, if requested, take the form of 
contributing to their preparation. 
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Chapter 3 
Health and nutrition in the Pacific: 
problems and policy issues• 
Abby L. Bloom 
Health is an important measure of any society's development 
progress. Yet improved health does not necessarily accompany 
economic development, 'modernization', or urbanization. Nowhere is 
this better illustrated than in the South Pacific. This chapter reviews 
the current state of health in five Pacific island nations (Fiji, Solomon 
Islands, Tonga, Vanuatu, and Western Samoa), 1 it considers some of the 
underlying causes of poor health, and recommends alternative strategies 
for improving health in the context of overall economic development. 
The review is based on existing data, which are often incomplete, 
inaccurate, and unreliable, and are invariably out of date (Taylor 
1985b), although in recent years a number of detailed studies in the 
Pacific islands have yielded some useful data about specific health 
problems (Coyne 1984; Taylor et al. 1985a and b). In addition to 
these sources, this chapter relies on country-specific statistics and 
reports, and on discussions with health administrators, researchers and 
scholars. The perspective of the actual users of health services is 
notably absent from the literature, and hence is not reflected in this 
review. 
The Pacific island nations are experiencing massive changes in 
morbidity and mortality in tandem with rapid changes in the 
environmental, behavioural and in some cases even genetic factors that 
interact to determine an individual's health status. Since World War 
II the island nations have experienced a shift from a rural, structured, 
homogeneous, village-based (i.e. 'underdeveloped' economy to a more 
urban, fluid, heterogeneous, cash-based (i.e. 'modernized') economy. 
This description ignores important differences among the islands, but it 
summarizes an overall trend that has its counterpart in health. Until 
the 1950s infectious diseases were the leading causes of illness and 
premature mortality in the islands of the Pacific. Many of these 
diseases, such as measles and influen.ia, were introduced by slaves and 
• 
I am Indebted to Dr Richan! Taylor of the South Pacific Commission and Ors Gregay Goldstein, Sue Levy and John 
Connell of the University of Sydney for their assistance In this review. They are not responsible for any lnter-
pmtatlODI, coaclusioas and recommendations In this report for which I bear sole responsibility. 
1 
Tbe terms 'Pacific Island nations' and 'Island natlona' are used In this chapter to refer primarily to these five nations. 
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indentured labourers who arrived in shiploads over several centuries 
(Taylor 1985b). Other diseases, such as diarrhoeal disease, which are 
associated with inadequate supplies of water,. unhygienic waste disposal 
or other characteristics of a subsistence environment, were extremely 
common. They still persist in rural areas and in burgeoning urban 
areas where sites and services cannot keep pace with population 
growth. 
The introduction of antibiotics and other drugs after World War 
II, public health im:grovements such as malaria eradication campaigns 
and improvements in water supplies, and general socioeconomic 
development, caused a decline in mortality rates due to infectious 
diseases and overall health status in the islands improved. But in the 
1960s these island groups began to exhibit characteristics more closely 
associated with 'Western' or 'developed' countries; that is, non-
communicable· diseases, and especially chronic, degenerative diseases 
such as diabetes, heart disease, cancer, and more recently accidents, 
suicide and alcoholism, began to dominate the disease picture. By the 
mid-1960s virtually all islanQ. countries had been affected by this 
epidemiological evolution and there is now a perceptible gradient 
among them from those characterized more by infectious diseases (e.g. 
Vanuatu and the Solomon Islands), to those in which non-communicable 
diseases prevail (e.g. Fiji, W~stern Samoa and Tonga). The order of 
importance of causes of death in the countries under study is shown in 
Table 3.1. 
'Modernization', 'development' and 'urbanization' are frequently 
identified as the causes of contemporary health trends in the South 
Pacific.. However, the definitions of these terms mask a vague series 
of attributes, and each has been used to denote various complexes of 
processes and states. When researchers assert that development, 
modernization or urbanization are causally related to health problems 
such as diabetes or heart disease, it is not always clear exactly which 
characteristics are the important correlates. No one has been able to 
describe in sciimtific terms the causal chain linking 'modernization' 
with specific health problems. For example, 'urbanization' might 
denote dense settlement, predominance of wage labour rather than 
subsistence agriculture, a relatively higher per capita income than in 
rural settlements, reasonably convenient access to goods and services, 
but not necessarily all of these. Alternatively 'urbanization' might 
denote a process rather than an end state, in which case its relevant 
components might be uncertainty, dislocation, unemployment, stress, 
conflict between competing rural and urban value systems, and so on, 
which might operate through an entirely distinct - constellation of 
variables to influence health. The process of modernization might be 
linked with a very different set of health outcomes, such as anxiety, 
depression, violence, and so on, than the steady state definition, even 
though they may share certain health impacts, such as hypertension and 
ensuing coronary disease, accidents, etc. In the absence of research 
demonstrating the causal links between environmental (social, cultural 
and economic) variables and health outcomes, policy recommendations 
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Table 3.1 Major causes of death: selected Pacific island nations, 1980 
Cause of death (percentage of all deaths) 
Country Rank 1 Rank 2 Rank 3 
Fiji 
Melanesians 
Indians 
Solomon 
Islands 
Tonga 
Vanuatu 
Western Samoa 
Cardiovascular 
disease (25%) 
Carciovascular 
disease (25%) 
Respiratory 
disease (25%) 
Cardiovascular 
disease (26%) 
Infection (23%) 
Cardiovascular 
disease (32%) 
Source: Taylor (1985b). 
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Respiratory Cancer (13%) 
disease (14%) 
Accidents C 13%) Perinatal 
conditions (10%) 
Perinatal Infection (24%) 
conditions (25%) 
Cancer (18%) Infection (1%) 
Perinatal Respiratory 
conditions (16%) disease (13%) 
Respiratory Accidents (11%) 
disease (11%) 
==-
Rank 4 
Infection (10%) 
Respiratory (4%) 
disease (4%) 
Accidents (9%) 
Respiratory 
disease (8%) 
Cardiovascular 
disease (11%) 
Cancer (10%) 
--- ---- ---- - --- - ------- - -
must avoid generalizing about 
urbanization and health. 
'modernization', 'development', 
Among the crucial socioeconomic factors believed to influence 
the health t?aneition now being observed in the region are: 
a shl~t from consumption of local foods to imported and 
processed foods; 
a sedentary life in lieu of regular physical activity 
(especially among urban migrants and especially among 
women); 
inadequate housing; 
poor employment opportunities; 
expenditure of low incomes on goods_ and services other 
than food; and 
emulation of elite, cosmopolitan life-styles (Taylor and 
Connell 1982). 
Apart from the work of Prior and others on Tokelauan migrants 
to New Zealand (Prior and Davidson 1966; Prior and Tasman-Jones 
1981; Prior 1981), there is scant research linking socioeconomic aspects 
of development in the Pacific with health outcomes. Taylor's (1985b) 
preliminary analysis has found a positive correlation between life 
expectancy and specific socioeconomic, political and cultural variables 
including levels of government expenditure, foreign aid, imports and 
exports, urban population, colonial status, numbers of physicians, and so 
on. Some of these findings are confirmed by Ahlburg (1985). Taylor 
cautions that these variables tend to be highly intercorrelated, and are 
probably only indirect determinants of life expectancy. There has not 
been significant research on the underlying determinants of mortality in 
the region. 
However, research on communicable and noncommunicable diseases 
in other settings (WHO 1978, 1979, 1980a, 1980b, 1982) suggests how 
the shift from infectious to noncommunicable disease patterns might be 
occurring in the South Pacific (Taylor 1983, 1985b). Changes in the 
physical and sociocultural environment may be mediated through 
personal and socjocultural factors, including behaviour such as exercise, 
food intake and hygiene, socioeconomic characteristics such as 
employment, wages and housing, cultural attributes such as values and 
traditional family responsibilities, and access variables, for example 
access to health care. Changes in personal and sociocultural variables 
contribute to changes in the physiological parameters known to be 
precursors of the contributors to chronic diseases. The end products 
of these interactions are the chronic disease states increasingly 
prevalent in the South Pacific (Prior 1981 ). 
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Infectious diseases in the Pacific island nations 
As noted above, deaths and disability due to infectious diseases 
have declined considerably in the Pacific island nations during the past 
two decades, as a result of a number of factors, including the 
availability of effective medications, vaccines and health services; 
improvements in water supply, sanitation and housing; various public 
health mass control programs, for example against tuberculosis and 
malaria; and increased income. Nonetheless infectious or communicable 
diseases . remain a major problem in most of the island nations and are 
the leading causes of death in the Solomon Islands and Vanuatu, where 
they are responsible for 24.3 per cent and 22. 7 per cent of all 
recorded deaths respectively (Taylor 1985b). 
The infectious diseases of greatest public health significance in 
the island nations include malaria, acute respiratory infections, 
particularly pneumonia and influenza, and common childhood diseases 
such as whooping cough, diphtheria, measles and diarrhoea, whose 
effects are intensified in undernourished children. Other communicable 
diseases of concern to island health officials are rheumatic heart 
disease, tuberculosis, leprosy and sexually transmitted diseases. We 
consider these three groups of diseases in turn. 
(i) Malaria. Malaria is the tropical disease of greatest public 
health importance in the South Pacific and is found in Vanuatu and 
the Solomon Islands. Although it does not exist in Fiji, Western 
Samoa or Tonga it is considered a potential threat and active 
surveillance is required to avoid its introduction by air travellers. 
Control measures against malaria were instituted in Vanuatu and the 
Solomon during the post-war years and relied heavily on residual 
spraying. Despite these efforts - or perhaps because of the, i.e., 
because of the growing resistance to DDT and chloroquine - malarial 
morbidity and mortality is increasing. The especially virulent strain, P. 
falciparum, has been on the increase recently. This has been 
attributed to a growing resistance of the parasite to chloroquine. 
Some scientists have speculated that there has also been a change in 
mosquito behaviour and that this has rendered residual spraying less 
effective (Taylor 1985b). Consequently residual spraying is now being 
combined with other control methods, including biological control of 
vectors (in Vanuatu), personal protection (e.g. recommendations that 
people avoid mosquitoes during the time when they are known to bite), 
and large-scale administration of antimalarial drugs. In Vanuatu 
malaria control activities are utilized as an entry point for community 
Primary Health Care programs. 
(ii} Acute respiratory disease. Acute respiratory infections, 
principally influenza and pneumonia, are one of the four leading causes 
of death in every one of the five islands reviewed in this study, as 
was seen earlier in Table 3.1. Acute respiratory disease is believed to 
be the leading cause of death among children under the age of five 
years in the South Pacific, a situation different from other developing 
countries where diarrhoeal disease is commonly the leading cause of 
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mortality among under-fives. In a prospective community-based study 
of children under five years of age in rural Papua New Guinea, 
approximately one-third of all deaths were attributable to acute 
respiratory disease (Shann 1986; Riley 1985). Respiratory infections 
are endemic in Fiji (Parliament of Fiji 1986). Pneumonia is 
undoubtedly responsible for a high proportion of infant and young child 
deaths in the 'less developed' islands of Vanuatu, Solomon Islands and 
Western Samoa, and is also a major cause of morbidity and mortality 
among children in rural areas of the other island nations. Death and 
illness due to acute respiratory disease may be reduced through general 
improvements in standards of living, especially less crowded housing 
which lessens the probability of direct contact for acute respiratory 
disease transmission. Direct measures such as vaccination against 
respiratory ailments and immediate, appropriate treatment of cases can 
reduce disease incidence and avert complications (Shann 1985, 1986; 
WHO 1984). 
(iii) Diarrhoeal disease and other diseases of childhood. Data 
are not readily available on the importance of diarrhoeal disease as a 
direct or contributing cause of mortality in infancy and childhood in 
the Pacific island nations; but since diarrhea has been incriminated as 
the leading cause of death among under-fives elsewhere in the 
developing world, and because diarrhoeal mortality is so easily and 
inexpensively averted with oral rehydration, it deserves further study 
in the Pacific region. Monthly statistics are available on other 
communicable diseases of childhood (pertussis, diphtheria, polio) and 
these could usefully be analyzed and compared with new population-
based studies to make recommendations about these important diseases. 
Data from Fiji, for example, indicate that while the incidence of 
numerous diseases of childhood fell significantly between 1970 and 
1980, the rate of decline was less pronounced for measles (Parliament 
of Fiji 1986). 
To sum up, infectious diseases figure prominently among the 
leading causes of death in the Pacific nations. For the immediate 
future direct measures as well as indirect improvements in standards of 
livjng will be necessary to reduce premature mortality and morbidity 
due to infectious diseases, especially amongst infants and young 
children. Within the context of Primary Health care, which most of 
the islands have endorsed, the most promising measures are: 
improved treatment protocols for, and vaccination against, 
acute respiratory diseases; 
malaria control through a combination of personal 
protection, chemoprophylaxis, residual spraying and newer 
forms of vector control; 
more vigorous and comprehensive immunization of infants 
and children against childhood diseases; 
national oral rehydration campaigns if survey data deem 
them appropriate; 
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continued improvements in water supply and sanitation in 
unserved rural and dense urban settlements; and 
promotion of continued breastfeeding and/or adequate 
supplementation and weaning practices. 
Noncommunicable diseases in the Pacific island nations 
The chronic degenerative diseases of most importance in the 
Pacific region - diabetes, cardiovascular disease, hypertension and 
cancer - produce debilitating symptoms largely among mature adults, 
although precursor states may date from childhood. By contrast the 
other category of noncommunicable illnesses, diseases of violence and 
addiction including suicides, accidents and alcoholism, seems to take a 
high toll among post-adolescents and younger adults. Each of these 
diseases will be considered in turn. 
(i) Diabetes. Prevalence rates for diabetes in the Pacific 
islands have exploded since the 1960s, when diabetes did not constitute 
a significant problem in the region, to current levels which are 
amongst the highest in the world (Zimmet 1979a, 1979b). To 
illustrate, there was a ten-fold increase in diabetes prevalence among 
urban Fijians in a ten-year period between the late 1960s and the late 
1970s (Zimmet et al. 1983). Age-specific prevalence rates over time 
are not readily available, but in Fiji, among the population cohort aged 
40-59, mortality due to diabetes nearly quadrupled from about 40 to 
nearly 150 per 100,000 ·per year between 1971 and 1980 (Biumaiwai et 
al. 1984). Tuomilehto et al. (1985) have suggested that diabetes and 
cardiovascular disease combined account for more than one-third of all 
deaths in Fiji. 
Mortality caused by diabetes is more difficult to specify, as the 
precipitating and officially registered cause of death may not be 
diabetes but rather some complication of the disease. Fortunately 
there is an excellent body of research on diabetes and its probable 
causes in the Pacific, and thus much is known about it prevalence and 
about the factors associated with its occurrence. Most of the diabetes 
observed in the Pacific region appears in maturity (South Pacific 
Commission 1978). It is infrequent among traditional., rural Polynesian 
and Melanesian groups with the exception of Tonga (Coyne 1984). It 
is two to six times as frequent among urbanized Polynesians and 
Melanesian populations; prevalence rates are especially high among 
Fijian Indians as a group, regardless of whether they reside in rural or 
urban areas. Some illustrative data are shown in Table 3.2. 
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Table 3.2 Prevalence of diabetes: Fiji, Tonga, Western Samoa, 1980s 
(per cent of population) 
Fiji 
Melanesians 
Indians 
Tonga 
Western Samoa 
Urban 
6.9 
14.8 
6.2 
7.0 
Source: Various studies summarized in Coyne (1984). 
Rural 
1.9 
13.3 
3.9 
2.7 
The leading causative factors linked with diabetes in the Pacific 
island nations include heredity, diet, nutritional status (obesity, a 
disposity or body mass), and physical inactivity. The starkly differing 
prevalence rates of diabetes among different ethnic groups in the 
region have led researchers to postulate the existence of predisposing 
genetic characteristics. It is believed, for example, that Micronesians 
and Polynesians are more susceptible to diabetes than other ethnic 
groups and that, according to Zimmet (1979a, 1979b) this proclivity is 
unmasked by the change in life-style occasioned by urbanization. 
Obesity is undoubtedly another predisposing variable, though some 
researchers hypothesize that in itself it is not sufficient to cause 
diabetes (Zimmet et al. 1983). On the other hand, decline in physical 
activity accompanying a more sedentary, urban life-style may be more 
strongly correlated with adult-onset diabetes in the Pacific. A study 
in Fiji showed diabetes to be more than twice as common among 
people who were either sedentary or engaged in light activities than 
among those who performed moderate or heavy exercise, and this 
difference prevailed regardless of age, ethnic group, place of residence 
(ruraL or urban) or degree of obesity (Taylor et al. 1985b). 
Zimmet et al. ( 1983) further suggest that in some cases genetic 
susceptibility may outweigh environmental factors, as in the case of 
Indian Fijians whose diabetes rates are elevated regardless of whether 
they reside in rural or urban areas. The effects may be reinforced by 
a drastic change in the composition of the typical diet, especially in 
urban- areas, from one consisting principally of fresh fish, meat, and 
local fruits and vegetables high in fibre to a more caloric (and calorie 
dense) diet of processed and imported items, including sugar, rice, 
tinned meats, fruits and vegetables, soft drinks, beer and white bread 
(Zimmet 1979; Taylor 1983). Recent studies by Turtle and colleagues 
(unpublished) comparing urban and rural populations of Fijian 
Melanesians and Indians confirm that there is indeed a genetic 
predisposition to diabetes among Indians, but that diabetes prevalence 
rates among both Melanesians and Indians vary directly with degree of 
'urban life-style', especially diet (e.g. increased caloric consumption 
and resultant obesity). A final variable that may be associated with 
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an increase in diabetes is stress. Stress is exceedingly hard to 
quantify and test in carefully controlled settings but it has been 
correlated with various disease states in Western societies and has 
appeared to contribute .to increased rates of diabetes among Tokelauan 
migrants to New Zealand (Stanhope and Prior 1980 and Zimmet et al. 
198la, 1981b). 
Diabetes presents a serious public .health problem not merely 
because uncontrolled glucose rates can precipitate death but principally 
because of the high cost of treating the diabetic and averting and/or 
treating the secondary effects of diabetes, including small vessel and 
circulatory disease. These costs are incurred especially in the 
secondary and tertiary stages of the disease, when symptoms must be 
treated in hospital, often on a long term basis, with the associated 
costs usually borne by the government. 
(ii) cardiovascular disease and hypertension. As Table 3.1 
showed, cardiovascular diseases are the leading reported causes of 
death in three of the five Pacific island nations under study. The two 
most important cardiovascular diseases are coronary heart disease and 
hypertension. Hypertension is important both as a disease leading to 
stroke and cardiovascular or renal failure and as a known risk factor 
for heart disease (Coyne 1984). Heart disease prevalence rate data 
are sparse, but available data suggest that rates of diseases in this 
category, while varying among nations, are on the increase throughout 
the region, as are the known risk factors for heart disease. This may 
be due to ageing of the population, with a commensurate increase in 
the proportion of the population succumbing to diseases associated with 
longevity, or to a rise in age-specific rates, or a combination of both. 
Thus morbidity and mortality from heart disease will continue to rise 
unless risk factors are reduced. 
Little evidence is available on the prevalence and importance of 
risk factors in heart disease in the Pacific, though it is likely that 
hyptertension, genetic susceptibility and environmental factors, 
especially those associated with urbanization and modernization, all 
have a role to play. Recent research elsewhere indicates that tow 
prime risk factors for cardiovascular disease are physical activity level 
(as affected by sedentary life styles) and cigarette smoking. The 
impact of these factors could be minimized through health education 
aimed at healthier life-styles, though approaches would need to be 
tailored for local conditions. Other interventions that might be 
practical for Pacific island populations include reduction of high salt 
intake, increased use of traditional high-fibre foods in the diet, 
reduction of smoking, weight control commencing as early as childhood, 
and maintenance of strong social support networks (Prior 1981; Coyne 
1984). 
(iii) cancer. Apart from recent cancer registry statistics, data 
on cancer in the South Pacific are sparse. Disease detection and 
surveillance activities and reporting are frustrated by a lack of 
facilities and by variations in reporting practices which thwart 
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attempts at cross-national comparisons. cancer is the second leading 
cause of death in Tonga (accounting for 16 to 18 per cent of all 
deaths), the third cause among Melanesian Fijians (12 per cent) and 
the fourth most important cause of death in Western Samoa (7 per 
cent). Amongst Fijian Indians the proportion of mortality due to 
cancer is only 5 per cent, while the corresponding figures for the 
Solomon Islands and Vanuatu are 0 and 4 per cent respectively. Like 
other chronic degenerative diseases, cancer rates appear lowest in the 
'less developed' Pacific island countries and highest among the more 
'developed' countries, reflecting perhaps the fact that people in the 
latter countries are less likely to die prematurely from communicable 
diseases. 
In Vanuatu cancer of the reproductive system, including breast 
cancer, accounted for more than 38 per cent of recorded cancer 
deaths. Among Solomon Islanders cancer of the mouth and liver were 
most common, perhaps reflecting the prevalence of betel nut chewing 
and incidence of Hepatitis B known to be associated with those two 
forms of cancer respectively (Taylor et al. 1985a). cancer rates in 
Fiji are generally substantially lower than (one-fourth to one-third of) 
rates in Australia, the United States or New Zealand, although th~se 
statistics may underestimate actual prevalence in Fiji. Rates differ 
significantly between Melanesian and Indian Fijians for reasons 
unknown. 
Many of these cancers can be prevented by averting known risks. 
Cervical cancer screening has been recommended as a means of 
reducing mortality from this frequent form of cancer among Pacific 
island women but implementation would be difficult where basic health 
services are unavailable. 
(iv) Diseases of violence and addiction. The most important 
diseases of violence and addiction in the South Pacific are alcoholism, 
accidents (principally motor vehicle accidents) and suicide. Alcohol-
related problems are relatively new to the South Pacific. The data 
are not reliable but seem to substantiate governmental concern over 
this growing problem (South Pacific Commission 1986a). Binge-drinking 
rather than chronic alcoholism, and accidents, domestic violence and 
even suicide associated with drunkenness are the major concerns today, 
though the complications of chronic drinking may emerge as problems 
in future years. Another issue related to excessive drinking is the 
social and nutritional effect on the family when scarce household cash 
is used for liquor rather than basic necessities, especially food 
(Marshall et al. 1982; Richardson 1983). Alcohol-related morbidity and 
mortality tend to be under-reported: they usually are reflected in 
statistics on other illnesses or events. Estimating the public health 
significance of motor vehicle accidents poses similar problems: the data 
are patchy and probably inaccurate and they have been little analysed. 
However a recent review of existing data indicates that motor vehicle 
accidents are significant problems: when standardized rates for 
fatalities in various South Pacific island groupings were compared with 
Australia and New Zealand, fatality rates in the Pacific ranged from 
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two to six times higher (McLean 1986). Vehicle safety and 
maintenance and driving skill are regulated poorly or not at all. Road 
upgrading if unaccompanied by driver education and regulation may 
actually increase the fatality rate as vehicles travel at higher speeds. 
Better data collection and analysis will shed further light on the 
causes underlying these trends. 
A final cause of violent, premature death in certain South 
Pacific islands is suicide. Recent evidence compiled by epidemiologists 
points to a startling increase in the rate of accidental and intentional 
death due to ingestion of paraquat, a commonly availably and 
especially toxic herbicide (Bowles 1985). The most pronounced trend 
is among young (aged 15-25) males in Western Samoa and Fiji although 
young Indian females also suicide at a high rate with the chemical 
(Taylor and Goldstein 1986). Many of these suicides may be 
preventable through better regulation and protection of the herbicide 
and education aimed at avoiding unintentional poisonings. 
(v) Occupational health problems. Little systematic data are 
available on occupational health problems in the South Pacific. Even 
where safety and health standards exist they are often unimplemented 
and unenforced. Standards and measures imported from more developed 
societies are often impractical in the climatic, cultural and economic 
environment of the South Pacific. For example, protective clothing 
may be little used since it is usually manufactured to specifications 
appropriate to more temperate climates. 
In conclusion, it can be suggested that incidence of the leading 
noncommunicable diseases in the Pacific island nations can be lowered 
substantially with appropriate public health interventions. For most 
diseases these interventions are well known and have been endorsed by 
the World Health Organisation (Taylor 1983 and WHO 1978, 1979, 
1980a, 1980b, 1982). In addition, the World Health Organisation has 
recently urged that, since some noncommunicable diseases, such as 
coronary heart disease, can take years - even decades - to manifest 
themselves in higher mortality rates, less-developed countries should 
act immediately to avert and/or lower the known risks with which they 
are associated. The WHO recommends a population-based rather than 
a high-risk oriented program. For coronary heart disease this 
population-based 'primordial prevention' approach is aimed at avoiding 
' ... those social, economic, and cultural patterns of life that have been 
shown to contribute to the high incidence of coronary heart disease in 
'developed' industrial populations' (Dodu 1984). This approach would 
complement the current 'primary prevention' approach, which 
emphasizes reduction and/or modification of ' ... the risk factors that 
are already present in both individuals and the community and thus 
forestall the development of overt disease'. The principal difference 
between the two approaches is that the latter is based on reducing 
risk already present; the former would operate at an even earlier stage 
in the aetiology of noncommunicable diseases by averting risk factors. 
'Primordial prevention' has another advantage in developing countries 
like the Pacific islands in that it is entirely consistent with the 
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Primary Health Care approach already embraced by the island nation 
governments and offers these gov;ernments a mechanism for 
encompassing their communicable and noncommunicable disease 
objectives within a single conceptual strategy. 
Among the measures that could be promoted to reduce mortality 
and morbidity form noncommunicable diseases in the Pacific island 
nations are: 
identification and 'control of cases of clinical hypertension, 
though this implies continuous patient compliance with drug 
th~rapy; 
promotion of moderate levels of physical activity, especially 
among the totally inactive; 
promotion of consumption of less salt and animal fats and 
more dietary fibre, and lowering of total caloric intake 
among populations with predilections towards obesity; 
discouraging smoking and betel-nut chewing; 
introduction of comprehensive cervical and bre~t cancer 
screening; 
educational campaigns against excessive drinking and 
responsible driving; 
regulation of the sale and handling of paraquat. 
Nutritional factors 
Malnutrition - undernutrition, overnutrition and poor nutrition - is 
a major health problem in the South Pacific in itself and as a factor 
that underlies and contributes to the other principal health problems in 
the region, but this problem is of relatively recent ongm. 
Traditionally, adults in the Pacific island nations have suffered neither 
nutritional deficiency nor surfeit and have consumed a healthful diet 
low in fat, high in fibre (though also· high in carbohydrates) and 
adequate in protein. Most of these elements were obtained from fresh 
or simply processed foodstuffs. Infants were traditionally breastfed to 
two years of age or until the mother's next pregnancy. There is 
reason to believe that malnutrition was common, however, in infancy 
and childhood from about seven months of age onwards when breastmilk 
intake decreased and traditional foods were inadequate for the child's 
needs. Now, however, these traditional food habits have given way in 
urban areas (and less so in rural areas) t9 a diet heavily reliant on 
processed and imported foods (Thaman 1982; Parkinson 1982; Coyne 
1984). These foodstuffs often have the advantage of being more 
accessible, more convenient to prepare and consume, and cheaper. 
From a nutritional standpoint, the contemporary diet contains excessive 
animal fat, salt and calories. High-fibre root-vegetables (taro, sweet 
potatoes and yams) are replaced by less beneficial bread, rice, and 
tinned meats and fish. There has been a significant increase in food 
imports throughout the Pacific in recent years (Harris 1984). 
64 
Recent studies have demonstrated a serious decline in nutritional 
status in cities and towns and in overall nutrition status compared with 
two or three decades earlier (Coyne 1984; D?rnton-Hill et al. 1985). 
Among women, pregnancy outcomes and neonatal health are jeopardized 
by malnutrition (especially in Melanesia), as well as anemias caused by 
malaria and/or deficiencies, jeopardize pregnancy outcomes and 
neonatal health. Anaemia is also reported to be severe among children 
in Fiji, the Solomon Islands and Vanuatu. Breastfeeding duration is on 
the decline, and malnutrition, gastro-enteritis and other infections are 
becoming more common amongst infants and children as a result. At 
the other end of the spectrum, obesity, once regarded as a desirable 
attribute and common mostly among chiefs and wealthier islanders, is 
now routine. As noted above, obesity has been associated with 
diabetes and hypertension. 
The relatively recent shift in dietary patterns coinciding with 
'modernization' is the major factor underlying poor nutritional status in 
the region. Urbanization has meant that, for many families, food must 
be purchased and traditional foodstuffs are not easily available. These 
purchased foods are processed using modern techniques employing 
various additives, notably salt and sugar, but are nutritionally inferior 
to traditional foods (e.g. lower in fibre and complex carbohydrates). 
Many women do not understand the lack of nutritional quality in 
processed foods, and thus are unable to compose satisfactory diets for 
their families. In some cases these 'urban' diets extend to rural 
families, especially where men have migrated temporarily or 
permanently from rural areas and have abandoned agriculture entirely. 
All these problems are exacerbated by the fact that these nutritionally 
vapid and expensive imported foods enjoy high status, being associated 
with an elite, modern, sophisticated life-style, and their shortcomings 
are little emphasized in educational activities (Connell 1981; Taylor 
1983). 
Other factors contributing to a decline in nutritional status in 
the island nations are late introduction of nutritionally valuable 
weaning foods, low protein diets among children under two years of 
age, and more closely spaced births resulting from disuse of traditional 
birthspacing methods. 
Numerous measures have been suggested for improving nutrition 
in the island nations, some more practical than others. Some are 
reminiscent of a return to a more pastoral, labour intensive, 
subsistence agricultural life-style and are probably unrealistic. 
Assuming that a trend towards urbanization continues, measures that 
may improve nutrition include: 
governmental awareness of nutrition problems through, for 
.example, national nutrition surveys and specialized studies 
where warranted; 
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formulation of national nutrition policies to ensure 
coordinated, adequately-financed nutrition programs;2 
stimulation of increased production, processing, and 
consumption of local foods, e.g. through intensified 
agricultural techniques, more efficient and cotnp,etitive local 
transport and marketing systems, governmental research into 
traditional crops, and development of guidelines on 
appropriate food processing, etc; 
decreased reliance on imported foods where economically 
and politically practical; 
enhanced nutritional awareness on the part of the 
population through nutrition' education in schools and 
communities, or via mass media including responsible 
advertising; and 
training of indigenous nutrition experts, some at a para-
professional level, to staff nutrition education programs. 
Health problems of women 
So far this chapter has addressed women's health issues in the 
context of other public health problems. But women as a group have 
differing health needs and priorities, a fact brought to light in the two 
surveys of women's health conducted thus far in the South Pacific, in 
Niue and the Marshall Islands. In general women's health problems in 
the South Pacific reflect the same ingrained complex of poverty, 
disease, malnutrition, abuse and neglect found elsewhere in the 
industrialized world and have therefore generated little enthusiasm or 
scientific interest. 
Yet certain health problems of women in the Pacific do warrant 
attention, especially where public health measures could increase life 
expectancy and improve women's, quality of life. For example, cervical 
and breast cancer together account for up to 40 per cent of female 
cancer mortality' in the island nations. In Fiji cervical cancer rates 
exceed· those found in Western countries, but cancer detection 
programs are not easy to implement where health services are poor. 
By contrast maternal malnutrition, including anaemia, which may be a 
significant determinant of birthweight and therefore infant mortality 
levels, could be attacked through improved prenatal care and 
education. Education on child spacing and better acGess to modern 
means· of contraception could improve both maternal and child health. 
Similarly, efforts aimed at improving maternal and child .nutrition, 
women's mental health, and the educational and economic status of 
poorer women could have a significant· effect on mothers as well as 
their children. We return to the matter of the education of women in 
the section 'Health-related facilities and services' below. 
2 
Tonga and Fiji have well-established Food and Nutrition Committees. 
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Health policies and finance 
The island nations endorse direct investments in health, and all 
are in principle committed to Primary Health care (PHC). These 
commitments are consistent with the policy approaches suggested by 
Hughes et al. (1986), that is that increasing economic productivity and 
improving the quality of life in the region require effective human 
resource policies. Among the nations under consideration here only the 
Solomon Islands has no recent health sector policy, though preparatory 
work for a policy began in 1985. Tonga adopted the PHC approach in 
1979, and Fiji in 1980 in its Eighth Development Plan covering the 
years 1980 to 1985. Fiji also endorses the goal of 'Health for All by 
the Year 2000' (promulgated by the World Health Organisation). 
Western Samoa has similarly endorsed the notion of universal primary 
health care at the village level. Among the islands Tonga's policy is 
most multi-sectoral; it presumes that health for all can be achieved 
only through advances in health, education and family planning and by 
increasing equity and efficiency in health services. 
Most of the nations evince strong commitments to improving 
access to safe water and sanitary waste disposal. For example, 
Western Samoa's development plan explicitly identifies poor water and 
sanitation as the cause of its diarrhoeal disease problem. Tonga's last 
development plan set a target of 100 per cent access to safe water by 
1985 and Fiji's plan defined PHC as including improvements in water 
supply and sanitation as well as medical care. Most of the island 
nations have embarked on a course of augmenting scarce health 
personnel with village health workers, and seem committed to this 
orientation. Most count on 'community participation' in health care, 
though the interpretation of this concept varies from women's 
committee management of village health activities (Western Samoa) to 
financial payment for health services (Fiji). 
Satisfaction with existing policies varies, and at least two 
nations, Fiji and Vanuatu, have acknowledged the need to interpret 
fairly general pro-PHC policies in the form of more specific policies, 
plans, strategies, and assessments. In its latest development plan, Fiji 
acknowledges a series of disappointments and ongoing constraints 
affecting the health sector: stagnant rates for contraception practice a 
rising incidence of diabetes with a commensurate increase in cost to 
the public sector; maternal and child health problems attributable to 
poor nutrition and weaning habits as well as persistence of obesity 
among adults; and general recognition that the public sector cannot 
meet the extant demand for medical and health-related services 
(Parliament of Fiji 1986). The current plan reinforces Fiji's 
commitment to PHC and to improved quality, efficiency and 
effectiveness within the health care system, but it also calls for 
greater emphasis on serving Fiji's rural and low-income urban 
population, greater reliance on the private sector for provision of 
health services and increased participation in PHC of local communities 
and non-government organizations. 
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Vanuatu found in its mid-term review of its current development 
plan that it had not realized its health sector objectives, and that 
there was a need for much more specific focus, plans, objectives and 
strategies (Republic of Vanuatu 1986). Malaria remained a major 
problem as did diarrhoeal disease and acute respiratory ailments among 
young children. The review recommended continuing emphasis on 
prevention as a means of achieving the ambitious goal of eradicating 
infectious disease. Communities should be more involved in the 
provision of health care, and curative services should be upgraded. 
While acknowlMging that Vanuatu would fall short of the goal of 
universal access to safe water and sanitation by 1990, the evaluation 
reiterated the importance of safe water and recommended improvements 
in efficiency with priority to areas of greatest need or where the 
greatest impact was possible. 
Turning to budgetary questions, we note that information on 
health expenditures shows a considerable degree of variation among the 
island nations. Again data are inadequate to permit specific 
recommendations in such critical areas as pricing and subsidies, for 
they comprise only government expenditures on health and ignore the 
considerable level of expenditures for private health care, including 
modem medicine, traditional remedies and self-care like over-the-
counter medications. However, proportions of government expenditure 
going to health generally compare favourably with other less developed 
countries, with levels of 11 per cent in Vanuatu and Tonga (South 
Pacific Commission 1986b) and 15 per cent in Western Samoa. 
However, as Ahlburg ( 1985) has suggested, there is a distinct bias in 
health funding in favour or urban areas. 
Moreover, these allocations are projected figures derived from 
development plans. Mid-term assessments have indicated in recent 
years that actual allotments for the health sector have fallen 
substantially short .of projections, but accurate data on actual 
government expenditures are less easy to obtain. For example, in 1984 
Fiji's health budget was a significant $1.1 million less than anticipated 
because of the country's self-imposed fiscal austerity, and this 
reduction affected both capital projects and operating expenses. 
Vanuatu has experienced shortages of funds for staff payments, for 
construction of new facilities, for purchase of equipment, vehicles and 
drugs, and for water supply and sanitation activities. 
In many cases the health sector is imply given too little money 
to achieve the objectives in its plans. In some instances foreign 
donors' funds are used to breach the gap, but sometimes these appear 
to contribute to further distortions. For example, in Vanuatu the 
Australian Government provided more than Al million to revitalize the 
water and sanitation program. However, this resulted in a build-up of 
hardware with no matching ni-Vanuatu funds for the construction of 
the system (Republic of Vanuatu 1986). Virtually no information is 
available on new proposals for increasing revenue for the health 
sector. There are, however, promising indications that Pacific island 
nations are genuinely concerned about poor financial planning in the 
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health sector. During 1985-86, several multilateral donors received 
requests from Pacific countries for technical assistance in ecbnomic 
and finartcial analysis, and several of these countries have received 
support, including Australian aid, to train administrative personnel in 
elementary accounting and financial procedures. 
Health personnel and health services. 
In the earlier sections of this chapter we have noted the 
relative abundance of demand-side data on health in the Pacific 
islands. Data on the supply side, particularly on personnel, services 
and facilities available in the various countries, are less readily 
available, and still less is known about the appropriateness, efficiency 
or cost effectiveness of what services do exist. Some key indicators 
of health service systems in the nations under study are gathered in an 
appendix to this chapter, though these data should be interpreted with 
caution. 
A persistent theme among the island nations is the scarcity of 
suitably trained personnel at all levels of the health system, but 
especially in mid- and higher level planning, management, data analysis, 
health services research, and evaluation. Shortages of other categories 
of staff occur (e.g. pharmacists in Fiji), especially where the public 
sector cannot compete with the financial remuneration and quality of 
life available to private sector practitioners in urban centres. 
Several of the countries suffer acute shortages of physicians. 
For example, in 1980 there were only five indigenous physicians in 
Vanuatu, two of them past retirement age. Again, maldistribution of 
human resources compounds the problem. Expatriates swell the number 
of doctors in Vanuatu to thirty-one (Republic of Vanuatu 1986) but 
twenty-four are located in urban centres. In Tonga the situation is 
worse. Seventy-five per cent of medical officers are employed in a 
single hospital, as are 71 per cent of all general practitioners. The 
replacement of a large cohort of aging Tongan physicians is also a 
source of concern to the government. 
The ratio of population to physicians and nurses is undoubtedly a 
concern to the entire region. Ahlburg (1985) has demonstrated that 
lower ratios of population per physician are associated with lower 
infant mortality and crude death rates. However, more doctors are 
not a cost-effective means of improving mortality outcomes for, as we 
have shown above, many of the determinants of poor health and 
premature mortality are due to factors other than medical care. 
Moreover, Ahlburg found what Vanuatu has concluded: that population 
growth and the consequent demand for health services are far 
outstripping growth in GNP, government expenditure and foreign aid. 
Thus more efficient and equitable distribution of existing resources, 
including greater reliance on non-medical, paraprofessional workers 
(e.g. primary health care workers) may be the only practical means of 
improving the population/trained health worker ratio. 
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·The Pacific countries have chosen different paths to cope with 
workforce shortfall$. Fiji has introduced a ,new curriculum in both 
medicine and nursing, and has continued external recruitment of 
doctors, especially in specialty areas. Tonga plans to give high 
priority to training Tongan medical staff. Vanuatu, with personnel 
shortages n all areas and no staff training or upgrading plan, has opted 
for continued external recruitment and reliance on village health 
workers to deliver primary care. Western Samoa, too, has begun 
training health aides to counter the continuing shortages of District 
Medical Officers and has created a new category of worker, 
Physician's Assistant. Future workforce and related training 
requirements clearly require careful planning, but workforce planning 
skills, like economic, financial and public health planning skills, are 
extren,iely rare in the region. 
The least well-documented and analysed - yet most crucial -
aspect of the health sector in the Pacific island nations is health 
services. A detailed and critical review of health and health-related 
services is a prerequisite to understanding the supply-side mechanisms 
at work in each nation. It is also essential to assess to what degree 
there is consistency between health services available and the needs of 
the community, defined either epidemiologically or by consumer demand. 
Health services analysis can also generate much-needed information on 
quality of care. Thi~ is especially important in settings where formal 
quality assurance schemes and informal measures, such as scrutiny by 
consumer advocacy groups, are absent. Finally, health services 
research is fundamental to judgments about cost effectiveness in any 
health system, and thus should precede any major health sector policy 
recommendation. 
The Pacific nations vary considerably in the structure and 
organization of their health services systems, in the coverage of the 
population, in the ratio of public to private service providers, and in 
the emphasis the government places on public health measures such as 
water and sanitation versus personal medical care. They also differ in 
policies with regard to fees, and in their reliance on auxiliary health 
workers. Level of economic development, the medical and public 
health heritage bequeathed by colonial regimes, and population density 
and ease of access to cities and towns are among the many factors 
that account fm; the distinctive development of the health sector in 
each nation. 
A review of reports on health services shows little analytical or 
evaluative material for use in assessing the adequacy of existing health 
services. The two evaluative studies of PHC activities in recent years 
are unenlightening: the one on Fiji is vague and descriptive 
(Government of Fiji 1985), whilst that for Vanuatu is imprecise in 
design ( Osteria !984). They offer an impressionalistic view of 
struggling systems, but offer little in the way of incisive analysis and 
clear direction. Sorely lacking are objective, quantitative, population-
based measures of health service effectiveness. 
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Statistics on facilities, consultation and coverage are available in 
some instances, but it is impossible to gauge from them the quality of 
services and the extent of population coverage. For example, it is 
known that there is an active Expanded Program on Inununization in 
Vanuatu, but no coverage statistics are readily available. Reporting df 
certain diseases is required by law but in the absence of population-
based studies it is difficu~t to discern what proportion of cases are 
reported and the adequacy of prevention and treatment activities. The 
mid-term review of Vanuatu's development plan refers to unspecified 
problems of health service quality and delivery that certainly merit 
examination. Some coverage statistics are available for immunizations 
against childhood diseases in Fiji but data on other health services 
were not. 
The development plans and reviews offer some clues and insights 
into health services constraints and issues. According to these plans, 
virtually all of the nations are in need of improved planning, 
administration and evaluation research (Government of Fiji 1985; 
Kingdom of Tonga 1985; Republic of Vanuatu 1986). Fiji has placed 
emphasis in recent years on improving services, especially preventive 
services, but there are no measures of the achievement of this aim. 
In response to a perceived need for administrative improvements an 
undergraduate diploma course in health administration, funded by the 
Australian Development Assistance Bureau, was to have begun in Fiji in 
1985. Tonga, too, has found its management systems in need of 
improvement: unable to analyse . patterns of service, determinants and 
references in utilization - in short, unable to monitor or evaluate the 
health system the government has instituted a management 
information system. However, analysis and use of this information 
appears to be hampered by various factors. The mid-term review of 
Vanuatu's development plan decries the shortage of people with 
planning skills. Yet the proposed 'National Health Management 
Committee' was never established, no senior staff have management 
training, and consequently there is no comprehensive health plan 
(Republic of Vanuatu 1986). 
Health-related facilities· and services. 
This section looks at facilities and services which are not part 
of the health sector itself but which have a bearing on the health 
status of the country. The first of these is water supply and 
sanitation. 
Data on access to 'safe' water and 'adequate' waste disposal 
are often out of date. 3 Moreover, the figures are frequently 
misleading. 'Safe' and 'adequate' are not defined by objective 
criteria and statistics on access therefore are somewhat subjective. 
Planners tend to over~stimate access as a point of national pride. 
3 
Most authors rely on the 1980 WHO/UNICEF statistics which In fact are compilations based on statistics gathered in 
the mid· 1970.. 
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This factor, coupled with rapid population growth, probably means the 
statistic~ on wat"er and sanitation access underemphasize needs in this 
sector. Some data on water supply and sanitation in Pacific countries 
are provided i,n Table 3.3, although the above difficulties must be 
borne in mind. 
Table 3.3 Access to safe water and excreta disposal: selected Pacific 
countries, mid 1970 (per cent) 
Fiji 
Population with access to 
safe water 
Total 69 
Urban 83 
Rural 62 
Population with access to 
adequate excreta disposal 
Total 96 
Urban 100 
Rural 93 
Source: Ahlburg (1985:40). 
Solomon 
Islands 
31 
95 
34 
26 
94 
20 
Tonga Vanuatu 
61 56 
74 64 
58 35 
92 25 
97 
83 
Western 
Samoa 
43 
100 
23 
99 
100 
99 
Because poor- water and sanitation are linked with morbidity and 
mortality from infectious diseases it is not surprising that those nations 
whose populations have poorest access to these amenities (Solomon 
Islands and Vanuatu) also have the highest infant mortality rates. Like 
all other health indicators, access to adequate water supplies and 
excreta disposal differs between rural and urban areas, as Table 3.3 
shows. While representatives at the 1986 Regional Meeting of Heads 
of Health Services emphasized the lack of these facilities in rural 
areas, in fact the potential for communicable disease transmission 
among dense urban populations can be much greater than among rural 
groups. 
Ahlburg (1985) has pointed out that in the absence of expanded 
water supply and sanitation facilities in urban centres, continuing urban 
population growth inevitably spells a decline in overall urban access to 
adequate amenities. Western Samoa has identified improvements in 
Apia's water and sewerage system as a major means of combating 
diarrhoeal disease. Tonga's water supply and sewerage administration 
may be illustrative of problems throughout the region. It is under-
funded, with technical and management deficiencies among 
administrative bodies, and with a pricing system that generates 
72 
insufficient routine operating funds, let alone money to expand and 
upgrade the system in tandem with accelerating growth in urban areas 
(Kingdom of Tonga 1985). 
The second health-related service of importance is education. 
Poor understanding among Pacific islanders of the causes and means of 
preventing disease and malnutrition is a serious obstacle to improving 
the health profile of the region, but low levels of educational 
attainment among women in particular is a factor rarely considered in 
health sector planning. Earlier sections of this chapter have 
documented the importance of behavioural factors underlying leading 
health problems in the Pacific: poor but expensive diets, lack of 
physical activity, and failure to immunize children against prevalent 
childhood diseases. Health and nutrition education can effectively 
change many of these behaviours. However, in developing countries, as 
in modern settings, health behaviours are part of an ingrained and 
complex system of values, beliefs and attitudes that govern individual 
and collective behaviour in all spheres. In these circumstances 
discrete behaviours may defy the most systematic, well-intentioned 
attempts to introduce change. 
The effectiveness of health education in the region has been 
little studied, but the work of Thomas in Western Samoa provides some 
insight into the practical difficulties of taking nutrition education to 
the most disadvantaged groups (Thomas 1985; Thomas and Hill in this 
volume). Much of the formal and non-formal nutrition education is 
irrelevant to local circumstances, is presented in incomprehensible 
language and disregards gender roles. 
Yet health education, or communication, can be effective and 
compatible with the sociocultural environment. For example, the 
promotion of oral rehydration therapy to avert death due to diarrhoeal 
dehydration resulted in dramatic mortality decline since the campaign 
was tailored to the specific developing country situation. Such 
campaigns, however, have utilized an unusual combination of 
communications, advertising, behaviour science and public health 
expertise that is generally unavailable in less developed countries and 
can usually only be provided through external donor support. 
Introducing behavioural change leading to altered life-styles among 
those at risk from diabetes, heart disease, strokes and cancer is 
virtually untried in developing countries but has proved challenging 
even in Western nations where mass media are sophisticated, 
omnipresent and well-funded. 
Improving the level of education in less developed countries, and 
raising the level of general education among women in particular, can 
exert a powerful influence on the health of children. Cochran et al. 
(1980) demonstrated an 'unequivocal' relationship between maternal 
education and child health, whether measured by nutritional status or 
infant or child mortality. Although in this study no data were 
available on the Pacific, it can be suggested that promoting better 
education among women, both through formal schooling as well as 
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through improved, more relevant and culturally appropriate nonformal 
health and nutrition education, can contribute significantly to improved 
health in the Pacific region. 
In conclusion, the effectiveness of programs to stem rising rates 
of noncommunicable disease and diminish infant and child mortality due 
to infectious disease depends in part on the availability of effective, 
accessible, acceptable and affordable health and health-related 
services. In the absence of quantitative or qualitative appraisals of 
health systems in the region, it is difficult to identify appropriate 
health system investments for the Pacific nations or external donors, 
or to gauge the islands' absorptive capacity. Information on non-
health sector resources which impinge on health is even more limited, 
yet a complete appraisal of health sector needs and options must look 
well beyond the Ministry of Health's purview. Despite the lack of 
data, however, it is clear that a number health services constraints are 
shared by all the Pacific island nations: insufficiently developed health 
sector policies, strategies and plans; a lack of trained staff at all 
levels, especially clinical and administrative; poor management 
information systems; inadequate health utilization data; general under-
funding of the health sector with little attention to increasing revenue 
efficiency in the sector; and with few exceptions, a lack of 
intersectoral coordination. 
In these circumstances probably the most appropriate and useful 
recommendations that can be made are suggestions on how to fill the 
health services information gap so that policy formation and program 
planning can proceed on firm ground. It is encouraging that during 
the past year several of the nations under consideration have solicited 
external assistance and training in some of the areas listed below, 
which are central to improving the islands' health services systems: 
identification of the immediate, proximate, and underlying 
causes of poor health, including intersectoral factors 
(education, food production/pricing, etc.); 
review of all existing sources of health funding, including 
public sector expenditures and private expenditures on 
private physicians, non-medical healers, drugs, etc.;4 
analysis of health profiles on a regional or district basis to 
determine where additional resources are most needed; 
task-based assessments of workforce performance and hence 
of training and recruitment requirements; 
diagnosis of logistics and support (supervision) weaknesses; 
inventory of planning, management, and financing skills and 
identification of hiring and training needs; 
4 . 
'Demand for health' studies, carried out In numerous developing countries recently, have been helpful In establishing 
total expenditure levels, patterns, price elasticity. and provider preferences. 
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review of the appropriateness of 
'technologies', including use of medical 
personnel and relative emphasis on 
curative care; and 
current medical 
versus non-medical 
preventive versus 
experimentation with and comparison of alternative 
of health care delivery to improve relevance, 
effectiveness, sustainability, and quality of care. 
modes 
cost 
Some key policy issues 
Health investment in the Pacific island nations can be justified 
on two grounds: as a humanitarian gesture and as an investment in 
human capital. The humanitarian argument is especially compelling in 
the islands still characterized by high infant and young child mortality 
and high prevalence of infectious disease. The human capital argument 
has two aspects. First, investments in health produce youth who can 
learn more effectively and form the basis of a healthier, more vigorous 
workforce. Second, in an environment where there is so much 
premature mortality that could be easily averted, public health 
investments can ensure that other investments in the population are 
not wasted when people die unnecessarily early. 
In this relation we draw together six key policy issues for the 
development of health sectors in the Pacific countries. 
(i) Improved health sector planning. One of the most persistent 
themes in this chapter has been the lack of adequate plannings for the 
use of extremely limited financial and human resources in the health 
sector. In the face of rapid population growth, urban concentration, 
shifting disease patterns and growing dependence on external trade, 
informed choices among competing health sector objectives and 
efficient use of domestic and external financing are imperative. Sound 
planning based on clear health policies and objectives and realistic 
budget projections is an urgent requirement within all five island 
nations in order to establish a basis for more effective future health 
investments. Virtually all of the island nations emphasize this priority. 
This is an area in which donors can make a significant impact through 
sectoral appraisals, technical advice, indigenous and selective overseas 
training, and some project funding. Because they represent very 
different levels of development and illustrate two different poles in 
the range of health problems affecting the region (Hughes et al. 1986), 
Fiji and Vanuatu (or Solomon Islands) are recommended as appropriate 
countries in which to address this issue. 
(ii) Resource allocation to infectious versus non-communicable 
disease control. The nations of the South Pacific do not suffer to the 
same extent from the obvious, dramatic killers characteristic of many 
of the extremely poor countries of Asia and Africa. Thus while 
malaria and diarrhoeal disease are worrisome problems in some islands 
and demand attention where they do take a significant toll, several of 
the, countries (e.g. Tonga and Fiji) are well advanced on the 
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urbanization/chronic disease gradient and require a different strategic 
emphasis in the health sector. 
Mortality patterns among the island nations fall into two basic 
categories: mortality usually occurring in infancy and childhood, before 
substantial investments have been made in the upbringing, education 
and training in the individual (e.g. mortality resulting from infectious 
or communicable childhood diseases and perinatal complications), and 
premature adult mortality (e.g. mortality from adult-'onset diabetes, 
heart disease, etc.). The former are such more amenable to direct 
health interventions at a relatively low cost and with fairly rapid 
results. These interventions are the common health and health-related 
measures that characterize most of the public health programs 
implemented in developing countries. Such measures include: 
strengthening maternal and child health services to reduce the number 
of at-risk pregnancies; providing better coverage with immunizations 
against communicable diseases of childhood; improving dissemination of 
family planning information and contraception; popularizing the use of 
oral rehydration solution for infantile diarrhoeas; nutrition surveillance 
and supplementation; promotion of breastfeeding; and improvement of 
water supplies and waste disposal in rural as well as urban areas. 
Averting a further increase in premature mortality rates in the 
Pacific island nations which are due to chronic degenerative diseases 
would require a vastly different set of health and non-health 
interventions. As preceding discussions have implied, a chronic disease 
orientation would be aimed at life-style changes much like similar 
campaigns in Australia and other Western countries. Many of the 
activities in this approach are not direct health activities and have 
been little tested in developing countries. 
Much attention in recent years has been paid to noncommunicable 
diseases in the South Pacific, perhaps to the detriment of 
communicable disease control and maternal and child health and 
nutrition issues. It is not a question of one orientation to the 
exclusion of the other, but rather a question of balance, a balance 
that must be determined individually for each of the islands on the 
basis of epidemiological patterns and on the relationship between 
epidemiological characteristics and economic development. The 
'primordial prevention' approach offers promise because it combines the 
basic, -preventive orientation of primary health care with a concern for 
the underlying life-style determinants of disease being advocated for 
the control of chronic disease. In short, allocation of health and non-
health funds to infectious or noncommunicable disease prevention and 
control cannot be made on a priori basis, but only after consideration 
of national and provincial health needs. Donors can provide much 
needed specialized technical assistance in epidemiological analysis and 
health policy formation, in project assistance for experimental programs 
as well as expanded primary health care and immunization programs 
and in some advanced training in chronic disease epidemiology and 
health planning. 
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{iii) An ounce of prevention. A related policy issue involves 
relative emphasis on disease prevention versus cure. The extremely 
high cost of treating end-stage diseases as compared to preventing or 
forestalling their onset has been firmly established in Western 
countries. It is abundantly clear that the increasing prevalence of 
chronic, debilitating diseases in the Pacific will rapidly overwhelm the 
available tertiary care institutions {hospitals, nursing and palliative 
care institutions and families). Hospitals already absorb the major par-t 
of government health expenditures. Without rapid introductions of 
preventive measures against chronic diseases in the region the demand 
for the most costly, long-term health care will increase inexorably. An 
obvious response to this issue would be a greater emphasis on disease 
prevention and health promotion. These are low in cost compared to 
curative services, and certain measures such as promotion of more 
exercise, weight reduction and healthier diets can simultaneously 
decrease risk for several chronic diseases. The savings in costs an din 
infant and child lives through preventive measures against 
communicable diseases of childhood and maternal preventive health are 
well known and will not be discussed here. They present a compelling 
rationale for extending preventive health care to rural areas through 
use of primary health workers as a cost-effective means of lowering 
infant and child mortality in the Pacific. There is a role for donor 
agencies in this area through support for policies and assistance with 
programs in preventive health and primary health care. 
{iv) Urban and rural consumption of health resources and the 
role of Primary Health Care. As noted earlier, the bulk of financial 
resources for health in the island nations is channelled to urban 
centres and towns, leaving rural groups underserved. In recognition of 
this problem the countries under study have adopted Primary Health 
care as a means of providing basic care to rural populations. 
However, since they are politically and practically constrained from re-
orienting budgets away from urban services and extant rural facilities, 
most governments rely on external donor contributions to expand their 
PHC network. While this is perhaps acceptable in the short term, 
policies and budgets must adjust in the long term to absorb the 
primary health approach. Donors can assist this process by continuing 
their support to rural versus urban health programs, by encouraging 
Pacific nations to shift allocations towards PHC, and by supporting 
experiments in health financing. 
{v) Intersectoral links. Reference has been made in previous 
sections to the health impact of other sectors, notably population, 
environmental sanitation, and education. we have noted firstly that 
there are persuasive arguments for reducing fertility rates as a means 
of improving health, and, in particular, diminishing infant, young child 
and maternal mortality. Secondly, we have pointed to the critical role 
of inadequate water supply and waste disposal as a factor contributing 
to communicable disease, notably diarrhoeal disease. Crowded housing 
has been indicted as a likely culprit in the transmission of acute 
respiratory disease in rapidly expanding urban settlements. These 
findings point to the desirability of reinforcing direct investments in 
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health and nutrition with complementary investments· in related sectors. 
Finally, we have seen that another crucial area for health investment 
lies in formal education, especially for girls. Donors concerned with 
lowering infant mortality would be well advised to scrutinize the level 
of schooling among young girls and to complement health sector 
investments with education programs and other projects that promote 
female education. Nonformal education for women in health, nutrition 
and family planning, and projects that improve women's income earning 
potential will reinforce these effects. 
(vi) Indigenous versus imported models. Health experts engaged 
in the business of providing advice to less developed countries, when 
citing the experience of other nations, are used to being told, 'But our 
country is different.' The Pacific island nations do differ, among 
themselves and from other less developed countries. Indigenous models 
are the only solution: they can be tailored to local historical, cultural 
and economic characteristics and in so doing engender local pride and 
allegiance. That is not to suggest that the Pacific nations should 
approach their health dilemmas as if they faced a tabula rasa. Many 
painful, costly lessons have emanated from the past decade of intensive 
investments in the health sector in developing nations. This is 
especially true in Primary Health care, where initial emphoria has been 
tempered by vexing tactical prt>blems and equivocal health outcomes. 
Some of the more general findings can be usefully applied to the 
Pacific islands and discarded if inappropriate. 
Unfortunately there is no imported model that can be matched 
against the countries' chronic disease problems. Preventive and 
promotional programs in this area are unique to Western countries and 
the translation of these approaches into locally appropriate models will 
be necessary and challenging. External donors can play an invaluable 
role by aiding the Pacific island nations to obtain technical and 
programmatic information, by helping decision-makers and planners 
observe other models at work, and by assisting them in the 
development of relevant, indigenous models. 
Conclusions 
The island nations of the Pacific are emerging from an era of 
epidemiological transition. They retain the health characteristics of 
developing countries, with relatively high infant mortality and incidence 
of communicable diseases, while exhibiting some of the most extreme 
rates of chronic degenerative disease found anywhere in the world. 
Health investments in the region can be justified on humanitarian and 
human capital ground$, and should accommodate the peculiar balance 
between diseases of underdevelopment and diseases of Westernization 
found in each island group. Progress in the health sector is hindered 
by general under-funding, concentration in urban areas and 
preoccupation with treating end-stage diseases, and by a dearth of 
adequately trained personnel, especially in health services planning, 
management and administration. External donors can play a critical 
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role in improving health in the Pacific by providing appropriate 
technical advice, training and program support to the health sector and 
to related programs in water supply and education. 
Appendix 
Health service characteristics in the five major 
Pacific island nations 
1. Fiji 
Health policy: Primary Health Care emphasis in 1981-85 
Development Plan. New Development Plan emphasizes need for more 
specific plans, targets and assessments _for PHC. 
Health expenditures: $22.4 million government expenditures 
(1983). 
Fixed facilities: - 4 divisional hospitals - 3 specialized hospitals 
(TB, leprosy, psychiatry) - 14 subcijvisional hospitals (including 4 
maternity centres) (1801 hospital beds, 388 persons/bed) - 48 health 
centres - 89 nursing stations 
Health personnel: - 380 physicians (234 in government employ) 
(1850 persons/physician) - 1226 nurses - 107 health inspectors - 26 
dieticians - 54 dentists - 65 medical assistants 
2. Solomon Islands 
Health policy: Health plan being formulated (1985-86); 
committed to rural health orientation especially via village health aide 
scheme. 
Health expenditure: Annual budget $4.06 million (1980). 
Fixed facilities: - 8 hospitals (163 persons/bed) - 122 clinics -
4 health centres - 31 health/village aid posts 
Health personnel: 6500 persons/physician - 3~8 persons per 
nurse or nurse aide 
3. Tonga 
Health policy: PHC adopted 1979 policy is 5-year health plan 
with new plan prepared in 1986; Health for All by 2000 by improving 
health, education, and family planning. 
Health expenditures: A$8.60/capita (1976); 11.2 per cent of 
total government expenditures. 
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Health facilities: - 4 hospitals (300 persons/bed) -12 health 
centres 30 nursing sisters; 155 staff nurses -· (2865 
persons/physician) 
4. Vanuatu 
Health policy: National commitment to Primary Health care 
(village-level) since 1980. 
Health expenditures: Annual government budget 475 million 
vatu (1986) (A$8.19 million; $68/capita); 11 per cent government 
budget. 
Health facilities: - 1 central hospital - 4 district hospitals (415 
bed total, 150 persons/bed) - 3 mental hospitals - 52 dispensaries - 39 
health centres 
Health personnel: - 31 physicians (3500 persons/physician) - 285 
nurses - 16 administrative personnel 
5. Western Samoa 
Health policy: Universal Primary Health care. 
Health expenditures: 15 per cent of total government 
expenditures. 
Health facilities: - 8 hospitals (3300 persons/bed) - 9 health 
centres - 14 health subcentres. 
Health personnel: 3300 persons/physician. 
Sources: South Pacific Commission (1986b, 1986c), Taylor (1985b), 
Ahlburg (1985), Carter (1984) and various personal communications. 
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Chapter 4 
Policy dilemmas facing education in the Pacific 
James N. Johnstone 
Th~ nations in the Pacific have strengthened their education 
systems over the last ten to fifteen years to enable them to produce a 
reasonable blend of human resources with which to facilitate certain 
kinds of national development. Each nation has developed in its own 
way and now has its own unique set of education policies to determine 
the future directions in which its system should move. The 
development has, however, brought a number of problems for each 
country and these problems are creating major dilemmas for the 
governments and their senior education officials. Many of these 
problems have common facets across the countries of the Pacific 
despite the many differences in the education policies of those 
countries. 
Very often policy is discussed as if it were some kind of unitary 
thing. This is not the case and it is important to distinguish among 
different levels or spheres of influence of policy. One view (see, for 
example, OECD 1977 and Johnstone 1984) is that there are four such 
levels. At the first and highest level there are normative policies, in 
which policy is envisaged to have the broadest influence. It is here 
that the direction in which the education system should be oriented is 
established. Policies at this level identify the purposes for providing 
educational opportunities and the broad-based characteristics which 
these opportunities should possess. At the second level .are strategic 
policies, that is education policies that are concerned with determining 
broad future actions. They outline the overall strategies through 
which the higher-order normative policies will be attained. At the 
third level are operational policies. These are specific statements 
about intended actions relating directly to project activities to be 
carried out in the context of programs specified in the strategic 
policies. Finally, there are administrative golicies, at the most basic 
level in the proposed hierarchical framework. They are statements 
describing expected actions in response to demands arising more or less 
daily, so that projects developed at the operational level can be 
implemented. 
To illustrate the different policy levels, consider an education 
policy stating the goal of achieving universal primary education. This 
would be at the normative level. General programs designed to 
achieve that goal, for example the encouragement of rural people, 
would be defined as strategic level policies. Specific projects aimed 
89 
.r--
·' 1[ 
:f1 
11 
11 
"Ii 
I'' 
II 
1~1 
,, 
Ii 
,,. 
at particular rural areas or specific groups of pupils, for example girls, 
would be defined by operational policies. Administrative policies would 
then define how those projects would be implemented .and administered. 
The levels of policy should ideally form a hierarchy so that policies 
are set within a coherent framework. Unfortunately policy-makers 
frequently formulate a policy only at one level and are not concerned 
with the other levels, as demonstrated very convincingly by Knight 
(1987) for education systems in Asian and Pacific countries. When 
policies do not span levels, they can become isolated and progress is 
made difficult. There should indeed be inter-connections across all 
four levels as in the above example. At the lower levels there would 
therefore be multiple policies stemming from each higher level policy. 
Very often the policies in many Pacific countries are not stated 
at the normative level so that there is only an implied overall 
direction for the development of education. Unfortunately, many 
policies are restricted to the administrative or operational level and 
consequently are leading to a number of dysfunctions in Pacific 
education systems. In this chapter we consider a number of the 
dilemmas facing education in Pacific countries, by discussing in turn 
the purpose, quantity, standard, nature and location of delivery of 
education services in these countries. Attention is confined to the 
independent Melanesian and Polynesian countries of the Pacific. These 
countries have authority over their own education systems and 
independence in formulating the guiding policies, in contrast to 
countries such as Noumea, where that independence does not exist and 
where policies are guided by a metropolitan country influence. 
Purpose of offering education 
Education was introduced into the Pacific countries by various 
missionary groups mainly during the early nineteenth century. The 
main purpose of education at that time was to train people to occupy 
positions in the church. Lat,er, as schooling opportunities broadened, 
an additional role was also seen for education, that of preparing boys 
for servicing government departments as well as forming a nucleus of 
people who could be influential in improving life in the villages. 
Nowadays, the purposes envisaged for education are varied although 
sometimes undefined. We can isolate four major purposes for education 
in Pacific countries: provision of basic needs, preparation for living in 
the cash economy, the development of living skills, and education for 
export. Let us consider each of these purposes in turn. 
(i) Basic needs. In one sense, education can be seen as helping 
to fulfil various basic needs.1 For example, education is claimed to 
assist in the transmission of skills required to help people meet their 
tiasic needs for health, to improve their nutrition, to raise their 
productivity, and to lower fertility rates. It is for these purposes that 
many development economists and educationalists claim that all 
1 
There has been a considerable literature addressing this point. reviewed by Noor (1981). 
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countries should aim to universalize at least basic education. Indeed 
some would argue for the universalization of junior secondary educatibn 
as well. The goal of universal primary education by the year 2000 is 
foremost amongst UNESCO's long term plans. Despite that 
prominence, it is now acknowledged as being impossible ror all 
countries to achieve this goal, even for those in the Asian group. Yet 
the goal has been achieved already by most of the independent Pacific 
countries, the only exceptions being Papua New Guinea, Solomon 
Islands and Vanuatu. It is likely that, for these three colllltries, 
universal primary education will be provided by the year 2000. 
The fulfilment of basic needs is often cited as being the main 
purpose of primary education on the premise that most students in 
primary schools will have to return to ·their village. That assertion 
was probably valid twenty or thirty years ago, but it has become 
increasingly untenable since. Certainly there is a desire held by many 
Pacific islanders to remain in their villages. For example, Robson 
(1985) cites very high percentages (50-80 per cent) of students in 
Western Samoan rural high schools who ·wish to continue after their 
school life in their own village. Indeed very few students at these 
schools preferred town life at all. 
Thus a decision must be made as what kind and what content of 
education should be offered to those individuals destined to continue 
their village existence. However, the situation is more complex than a 
simple preference as to where to live. The education provided in the 
schools awakens interest in general issues beyond the village setting. 
That in itself creates its own demand by many vlllagers for continuing, 
non-formal kinds of educational experience in 'One form or another. 
Further complicating this issue is the problem of' whether people will 
be able to be accommodated in the village. As has been noted in the 
Solomon Island context · 
where are all these bright eyed youngsters in primary schools 
going to find the dollars and cents of a tolerable income when 
they grow up. If they can't get land at home to grow crops 
and sell them on a regular basis - and there are a lot more 
young people who are not in ·school who are going to be using 
that land - they'll want a paid job (Hughes 1985:13). 
In addition to the land use problem there is the fact that, given 
modern or at least improved technology of farming, many individuals 
(and therefore vlllages) will have the capacity of producing a surplus, 
which may not be able to be sold because of transportation and 
marketing difficulties. In any event, a surplus of ~ particular product 
in one village is almost certainly being matched by surpluses of the 
same product in neighbouring villages. Furthermore, in most cases 
there is unlikely to be a ready export market for those surpluses, so 
again there is little incentive for an individual to stay in the village. 
(ii) Preparation for cash economy. If a person cannot work the 
land then it is almost inevitable that he or she must seek paid 
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employment. Hence a second purpose for providing education is 
identified, that of preparing a young person for a position in the cash 
economy of his/her country. In most villages, however, cash jobs are 
simply not available and the young with even some education will be 
required to move to the towns and the city to seek employment 
opportunities. This purpose of providing education - to develop skills 
for working in the cash economy and living in a non-village 
environment - thus arises from the incapacity of the village system to 
accommodate those being trained according to the first purpose. 
(iii) Uving skills. In most Pacific nations, the exodus from the 
village is becoming stronger, and for various reasons insufficient urban 
jobs are available to absorb the increasing flow. One problem is that 
the economies of these countries are developing too slowly to provide 
an adequate rate of job creation to cater for the increasing number of 
school graduates, drop-outs and push-outs. In the Solomon Islands, for 
example, it has been estimated that in order to maintain a 20 per cent 
employment rate in the 15-54 age group, the creation of at least 1000 
new jobs per annum will be required. If the already overburdened 
national and provincial governments account for 200-300 of these, then 
700-800 new jobs will need to be created in the private sector each 
year. That in itself will require about SI$19 million capital investment 
- about four times the present level (Hughes 1985:10). 
As education expands, it is the top achievers who will get the 
jobs. Primary school leavers and those with only some secondary 
education who up until now had at least a chance for employment will 
no longer have that chance. As they have been forced from their 
village, unemployment, especially amongst the youth will increase. 
Indeed youth unemployment is already a problem in most countries in 
the Pacific with very few policy-makers yet prepared to confront it 
with positive and concerted action. Increasingly the previous 
possibility for youth of moving in with relatives and being cared for is 
breaking down as various so"cial and cultural mores change and the 
nature of the extended family trends towards a more nuclear or at 
least immediate family orientation, so the youth have nowhere to go. 
In many Pacific countries the phenomenon of youth cadres being 
established on the fringes of urban areas can be seen. 2 As in most 
industrial countries, a third purpose of providing education in Pacific 
countries is thus identified although it is only just beginning to 
emerge. The purpose is that of developing living skills in young people 
who are not employable at present, at least on a full-time basis. 
This purpose as well as that of preparation for the cash economy are 
both responses to imbalances in the system overall. 
(iv) Education for export. A fourth and final purpose for 
providing education in Pacific countries, and one which must be more 
explicitly acknowledged by policy-makers in Pacific nations, is that 
people at various levels of educational achievement will wish to 
2 
In the case of Tooga, see Johnstone and Bannerman (1986). 
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migrate to another country to seek employment. Populations of legal 
migrants from Pacific nations are quite significant, especially when 
calculat~d as a proportion of people still living' in the country itself. 
Populations of illegal migrants are also known to be significant and 
increase the total number of Pacific islantlers· ·living abroad 
considerably, but of course .this component is not easily estimable.3 
Given that workers do go overseas to seek employment in such 
large numbers; education policy-makers need to determine what kinds 
of education should be provided in the Pacific nations to enhance the 
job prospects of those who go or who wish to go. Naturally 
individuals who achieve well and perhaps even reach the senior 
secondary level -. a major accomplishment in all Pacific nations given 
the enormous selectivity of the systems - do not feel ·content to 
accept labouring jobs or jobs in the secondary labour market. 
Nevertheless the wages they can command in places like Australia, 
New Zealand and the United States are very much higher than they 
could ever achieve in their own countries. Young people appreciate 
these possibilities very clearly. In his study of Western Samoan high 
school children, for example, Robson (1985) shows that over two-thirds 
of his respondents acknowledge that they were more likely to earn 
more money overseas than in their own country. 
Some observers, particularly those in metropolitan countries, 
reject the suggestion that one purpose for education is to train people 
to leave their own country. But it cannot be overlooked that a 
significant proportion of the wages earned· overseas are remitted back 
home. Those remittances in total generally exceed the amount of 
revenue earned by the national exports of a country or the amounts 
channelled through aid funds. Hence to ignore those remittances is to 
ignore a very significant component of the national economy. In 
Tonga, for example, it has been estimated that 44 per cent of cash 
incomes in the· village economy come from remittances. It might 
therefore be suggested that policy makers in Pacific countries should 
adopt policies to encourage the export of educated nationals at least 
for a 10-15 year period. If people were given good quality education 
they would then have an opportunity to be employed in highly paid and 
respected positions abroad, bringing benefits in terms of both national 
pride and contribution to the home economy. 
The 'education for export' purpose is at least implicitly 
acknowledged as a strong reason for the provision of high-school-level 
education. At the end of the senior level most Pacific nations use 
overseas examinations for accreditation, such as the New Zealand 
School Certificate and the New Zealand University Entrance 
Examination or (in Vanuatu) the cambridge and French Examinations. 4 
If international recognition were not so important, national 
3 
For further discussion of these ISllleS see Connell (1987), 
4 
An exception Is the Solomon Islands, which uses Its own examination. 
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examinations would be sufficient. Even with present moves occasioned 
by New Zealand's withdrawing the University Entrance option and most 
of the School Certificate, the Pacific nations are acknowledging that 
international (regional) standards need to be assured rather than just 
national levels for their new examinations. The South Pacific Board 
of Educational Assessment will thus -have an increased responsibility to 
help develop procedures to ensure that those standards are achieved. 
Given the above four purposes for providing education in Pacific 
nations, education policy-makers face the enormous dilemma of what 
education is to be provided. For example, in various curriculum 
projects, comments are made about attempts to identify content 
relevant to the rural setting. As has been shown above, those 
attempts address only one purpose of the education system, and in any 
case they have not been very successful. Most national curricula, 
even at primary level, have a modern if not very Western orientation. 
Certain difficulties here are addressed in the section 'The kind of 
education' below. Another issue is a country's policy towards the 
provision of different educational experiences for girls from those 
provided for boys. For example, a decision might be taken for the 
education of girls to emphasize basic needs while the education of 
boys might be designed to help them get jobs overseas. Alternatively 
other emphases might be chosen or a decision taken to provide the 
same educational experiences for both boys and girls. 
To date these problems have not been fully recognized. 
Education is provided without identifying its real purpose, and it is 
likely that this situation will continue at least at the primary and 
junior secondary levels for quite some time. Yet once the purpose is 
identified, the skills required and the relevant content can be planned 
and sequenced in appropriate curricula. Some pessimism must be 
engendered in the search for any statement of the purpose or purposes 
for education through the fact that in no Pacific country is there any 
reference to education in the respective constitutions. In other words, 
in no country is education a constitutional right, an unhappy legacy 
from the often rapid handover by the former colonial powers. 
The quantity of education 
In most Pacific nations, entry to primary schools is almost 
universal. In countries like Tuvalu, Tonga, Western Samoa and Fiji, 
every 6.:year-old child is enrolled. In countries like Solomon Islands 
and Vanuatu, that level is not yet possible but participation rates at 
this age are thought to be approaching 90 per cent. Few children in 
these countries drop out of primary school. These levels of enrolment 
would satisfy the United Nations policy that member countries should 
strive for universal primary education by the year 2000. 
At the end of the first level, a selection test is held in most 
countries to choose those students who are to enter the top secondary 
schools and those who are to enter the other secondary schools. By 
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reverse implication, these tests also select those students who will not 
be continuing their schooling. Research conducted on sonie of those 
tests shows they are not always selecting the appropriate students. 
However, one feature of these examinations that is often overl<X>k'ed is 
that girls tend to do better than boys. Hence enrolment differentials 
between the sexes can be corrected. In Tuvalu, for example, girls 
account for 45 per cent of tlre Grade 6 primary enrolment but 51:1 per 
cent of the Form 1 secondary enrolment. In Solomon Islands, girls 
account for 40 per cent of the Grade 6 enrolment b'tlt only 37 per 
cent of the Fann 1 enrolinent even though success rates for girls are 
higher than those for boys. Here it is the social and cultural forces 
militating against girls, inhibiting them from taking up the places they 
have won in the secondary schools. At the end of the junior 
secondary level a further examination is held, usually the New Zealand 
School Certificate Examination, as noted above. At each of these two 
points, very few students are selected to continue their education. 
Indeed so many children are excluded on the basis of the examination 
results that, by the end of the senior secondary level, only ~bout 1 
per cent of those students who initially entered are still enrolled' at 
school. 
For various reasons, particularly the perceived relationship 
between more education and the obtaining of a better paid job, the 
social demand for education is increasing rapidly in all Pacific 
countries. The government of each nation is coming under increasing 
pressure to pro'Zide more places every year. Here then is an impor~ant 
policy dilemma being faced by governments - should those places by 
provided or not? Should there be, for example, a normative policy 
which is implemented through appropriate strat'egic and operational 
policies to ensure educational provision for all individuals across (say) 
ten grades of school? The Western Samoan Government is moving 
towards that kind of policy. 
On the one hand it can be argued that the existence of a highly 
educated population, especially one with a WesterIJ./technological 
orientation, should facilitate the introduction of newer technologies and 
social change. On the other hand, an expanded education system will 
be very expensive to operate, parficularly at the secondary level, and 
will create a flow of educated students which is too large for the job 
opportunities available in the economy. Nevertheless that was the kind 
of approach adopted by countries like Japan, Korea and Taiwan earlier 
this century. There is already considerable .evidence in some Pacific 
nations of particular education programs being over-expanded without 
regard to these two negative aspects. Teacher education is the 
principal example here; in Kiribati, Vanuatu, Western Samoa and Fiji 
there is an over-supply of teachers (at least in terms of the 
government's being able to employ the graduates) at either primary or 
secondary level or both. Ironically, that over-supply exists at the saine 
time as significant numbers of unqualified arld semi-trained teachers 
are teaching in those same countries. · 
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The question of how much education to provide is a serious one, 
accentuated by the small size of the Pacific economies. Once a 
training program is established, particularly at, the senior secondary or 
post-secondary 1eyels, it is uneconomical to operate that program with 
small numbers, of individuals, yet only relatively small numbers of 
individuals qualify for training or can be· absorbed into the country's 
economy. Small groups will never be cost effective if taught in the 
traditional way and hence there is a need for• Pacific nations to 
experiIµent mor,e with other education and training strategies. At the 
operational policy level, one solution might be for an increasing 
emph9sis on self-instructional and teacher independent materials: By 
adopting tl;lis kind of policy, the higher order policies of educational 
provision for all could be said to have been achieved because 
individuals could opt for the relevant experience in their own time and 
at their own pace. 'fhe governments would not be denying people 
their chance for additional education but instead would be allowing the 
individuals to choose as much as they wished at any point in time. In 
this sense, the Pacific nations are perhaps in a better position than 
most Third World countries to individualize education delivery and to 
encourage personal decisions about the amount of education to be 
received. 
The kind of education 
Many difficulties face policy makers when considering what kind 
of education should be provided to students from Pacific nations. 
Components of these difficulties are intertwined with the dilemmas 
discussed in the section about the purposes of 'providing education, as 
well as with the issues of quantity of education as discussed in the 
following section. There are, however, other facets of the problem. 
In one sense, the dilemma at each level is whether. general or 
vocational/technical education should be, offered. General education 
covers a broad range and encompasses some practical subjects as well. 
At the primary level the choice between general and vocational 
education is resolved by the widespread adoption of the policy of 
general education. Admittedly, 4J. some instances,. some village 
orientation is demanded, but mostly curriculum policy requires a 
ge:qeral or even universal perspective to be taken. At the secondary 
lev;el the problem fs. more complex and is certainly far from resolved. 
One aspect ,of the problem .involves a decision as to what type of 
school is to be provided; another aspect entails the development of 
curricula within the type of school being provided. 
The debate on what type of secondary education should be 
provided has been going on for many years and Jn all parts· of the 
world. Foster (1966j was ·among the first to maintain strongly that 
vocational schools at this level were 'a fallacy'. Proponents of this 
vrew· say a good general education through to at least the end of the 
junior high school level encompassing basic subjects like language, 
mathematics, science and social science together with some industrial 
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arts, home economics, accounting and rural science is the best form of 
education that can be provided. It allows flexibility of career choice, 
development of overall abilities, and the deferral of specialized 
training until an individual is older and better able to make a more 
informed selection of a post-school career/activity. 
This debate has led to the general acceptance of the view that 
vocational education at the lower secondary level is inappropriate. 
Yet many Pacific countries have tried. in one way or another to 
implement a vocational education component at secondary level. For 
example, the Solomon Islands has had the Provincial Secondary Schools 
(PSS) as opposed to the more academic National Secondary Schools 
(NSS). Kiribati had its Community High Schools between about 1976 
and 1980. Tuvalu has its Community Training 9entres as alternatives 
to entering the Motufoua High School. Western Samoa has attempted 
in small ways to have some schools emphasize technical and vocational 
skills (e.g. Avele College, Vaipouli and some of the junior high schools 
in rural areas). None of these experiments has been successful. Even 
in the Solomon Islands where the distinction between the NSS and 
PSS still exists, there are many signs that the two types of schools, 
with their distinctly different orientation, are moving closer together. 
The PSS no longer resembles the originally conceived school-type as 
described in the major 1974 'Education for What' conference: English 
and mathematics now have identical curricula; there are examinations 
in the PSS; the possibility of moving from PSS to NSS exists, etc. 
There is indeed a growing social pressure to remove the distinction 
altogether, a pressure that was already strong a decade ago from 
parents who resisted the introduction of the PSS type of secondary 
school in the first place. 
There remains, however, the problem of what subject matter is 
to be learnt and it is here that normative policies suggesting the 
adoption of a general curriculum often fail. Selection of content 
should be determined in part by proper operational policies, yet these 
are often unstated and have been left to expatriate curriculum experts 
to formulate. Although much 'good curriculum work has occurred in 
Pacific countries, there have been two common problems: inappropriate 
curriculum content, and too much content. 
In regard to the first problem, many examples of inappropriate 
content can be cited. The Tongan science curriculum contains a 
practical exercise involving the dissection of a frog, when there are no 
frogs in Tonga. Many inappropriate examples are used in English 
language development curricula, such as the following one from 
Kiribati: 'In my garden I have many petunias, antirrhinums, sweetpeas 
and roses.' In social" science, a number of 'topics have limited 
relevance to basic education, such as those concerning England, 
France, kiwis, glaciers, mountains, kangaroos, Kalahari bushmen and 
Eskimos. In industrial arts, the making of _ash trays by young boys has 
been questioned by many, as too has the recommended, and sometimes 
compulsory, use of various power tools. In home economics, topics on 
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the growing of wool and cotton have been included, often with ·no 
support material.· 
In cases where some attempt is made to make the content more 
appropriate, a simple or direct translation from a non-Pacific to a 
Pacific nation context is not necessarily appropriate or possible. 
Sometimes situations or questions become impossible by merely 
substituting a local ·object for a foreign object, because customs, social 
structures and the general use of everyday objects make the local 
situation very different from the foreign one. With more experienced 
Pacific islanders now taking direct charge of curriculum development 
(e.g. in Fiji, Western Samoa and Tonga), the problem is being 
overcome to some extent. 
The second problem of curriculum development ·over recent years 
has been that too much content has been included. One consequence 
of this excess is that teachers must teach many topics without being 
able to ensure pupil understanding of the subject matter. Another 
consequence is that some teachers are simply omitting components of 
the curriculum although knowing that ·those components may be tested 
at the- next national examination. Meany and Coggins (1985) note this 
problem in Tonga while Howell and Phillips (1986) describe and discuss 
it for Western Samoa. The excessive content comes in part from the 
enthusiasm of expatriate consultants, but it also sterns in part from the 
lack of definition of what that education is aiming to develop. Howell 
and Phillips, for example, argue for an analysis of the local situation 
to determine what, r.eally is needed in terms of skills, knowledge, 
understanding and attitudes by a person emerging at a particular point 
of the system. From that kind of analysis, a better balanced sequence 
of content can be developed allowing all topics to be covered properly. 
It would move away from the present approach of 'if it might be 
important for an individual moving in one direction, then include it'. 
Topics in health educ<rtion provide an excellent example here. 
Admittedly they are vitally important but they are almost always added 
to the curriculmn witnout any topics being deleted from any other 
subject. , Future policies, particularly at the operational level, need to 
be- formulated to deal explicitly with this problem. 
The identification of the appropriate kind of education is further 
complicated by more practical matters. For example, when technical 
subjects such as industrial arts, home economics, science and business 
studies are being introduced, certain equipment and special provisions 
are needed. ·To some extent, these provisions should not pose a 
problem because the curriculum should relate directly to the local 
situation and hence derive the materials required direct from that, 
with an attendant cost saving as well. That does not always happen. 
As one consultant helping to develop an environmental science 
curriculum recently wrote in his report, 'more equipment and supplies 
are needed urgently because the local conditions do not offer very 
much'. 
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Another problem of a practical kind is that of timetabling, 
especially when technical subjects are regarded as options. To some 
extent this problem could be lowered by increased integration of 
content in different subjects. A second and important initiative is to 
follow the lead of Western Samoa and implement a policy that all 
students do all subjects for at least two years of the junior high 
school level. Hence, for example, boys do home economics and girls 
do industrial arts. Not only does that make timetabling easier but it 
achieves the objective, which is being regarded as increasingly 
important, of removing educational distinctions between boys and girls. 
When specialization is allowed, it is then selected with a basis of 
subject choice by the individual and is not gender-related. 
The standard of education 
The dilemma of standards does not really emerge as an issue 
until at least the end of the junior high school level and then only as 
an implication of one of the purposes possibly assigned to education -
that of education to enable people to go overseas. Obviously for 
internal consumption, education would be provided in such a way as to 
satisfy local demands. If however it is to lead to entry to overseas 
education and to employment, local standards must be such as to 
enable reasonably direct entry to those avenues. The situation 
becomes more complicated when the targets are a range of overseas 
countries (e.g. Australia, New Z~aland, Fiji, USA, England and France), 
each of which has a different standard from the others. 
The approach which seems to be emerging is that junior high 
school level is to have an examination aimed only at the local 
condi~ions. The exception is Tuvalu where there is no senior 
secondary level provision. At the senior high school levels (the Year 
I I equivalent) there will be an examination developed in such a way 
that an international standard is achieved by those students who 
receive an award. At the foundation year level and its equivalent, the 
international standards will continue to be set. 
If education could be provided in the Pacific countries at a 
standard equal to that in the metropolitan countries, this dilemma 
would not arise. There is thus an urgent need to develop and 
implement good quality curriculum and teacher education projects as 
quickly as possible. The time scale of many projects is eight to ten 
years or more. That scale must be shortened by almost revolutionary 
methods so that a dramatic improvement takes place in a very short 
time. Certainly there are constraints but these must be accepted and 
perhaps unconventional policies formulated and corresponding action 
taken. One such constraint for Vanuatu, for example, is that about 40 
per cent of the primary school teachers are untrained; a young teacher 
with no training assigned to a rural primary school could be requested 
to teach two grades simultaneously with little or no support material, 
a daunting task even for a well-trained and competent teacher. This 
example has parallels in most other Pacific countries. Cost-effective 
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yet rapidly implemented projects are \lesperately needed to overcome 
such problems"·as these. Alternatives suggested by some, such as the 
monitor/apprentice systems which have been trialled elsewhere, would 
not work in situations like those prevailing in most Pacific countries. 
Solutions which are cost effective and capable of rapid 
implementation do exist. For example, inservice education can be 
provided in vari6us ways including distance education methods and 
face-to-face experience in modules leading to formal qualifications. 
Such a model underlies some of the recent developments in the 
Solomon Islands, Vanuatu and Western Samoa. That model has the 
added advantage of allowing an individual to develop alon'g a career 
path, thus generating a higher level of personal commitment to the 
learning experience. than might otherwise have been the case. Without 
careful planning and by simply adopting traditional approaches, costs of 
activities such as inservice education for teachers can be crippling to 
a government. In short, unconventional solutions are needed to solve 
many of the problems facing education in the Pacific countries. This 
fact makes it especially difficult to formulate strategies and 
operational education policies. 
The place for education 
A fifth area posing many dilemmas for education policy-makers is 
the question of where education should be delivered. Except in places 
like Tuvalu, the Cook Islands and Niue and possibly even Kiribati, 
education through to the end of the secondary level can be and is 
being provided in the country. It is culturally appropriate and cost 
effective to do this. In the four countries mentioned, it would of 
course be culturally appropriate but it is far from cost effective. It 
is necessary for selected students from these countries to move to 
another country such as Fiji, Australia or New Zealand, .where good 
quality education can be obtained at comparatively little cost. 
At the post-secondary level a variety of delivery modes involving 
different locations can be identified, including all overseas, all local or 
some mix of the two. In most countries training and education 
policies are of one or the other of the first two types, with few 
explicit policies leading towards a balanced mix of local and overseas 
education. Nor have there been any such policies adopted by the aid 
donors. 
care must be exercised in formulating such policies because 
attention needs to be given separately to each skill area, to the level 
or nature of the skill being developed and sometimes to the nature of 
the occupation itself. Within each narrow focus, a cost-effectiveness 
analysis needs to be carried out using a long-term perspective. For 
example, a course for training plumbers or one to train secondary 
school teachers might be designed for only five to ten students per 
year. Given the associated costs of establishing and delivering that 
course, it could be concluded that the training should be conducted 
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out-of-country, probably using aid funds for, the scholarships. Most 
Pacific countries have, however, a normative poli~y seeking to be 
independent of aid as. soon as possible, in which case the sendip.g of 
students overseas will ultimately need to be funded by the government 
itself. Hence the analysis must include not only present costs but also 
likely future costs. given changed conditions. For example, for the 
plumbers it might be decided to do all training in-country but for the 
teachers a mix of local and overseas training might provide the best 
solution. 
The present trend in the Pacific for education at the post-
secondary level is the development of national institutions, a trend 
regarded by some as threatening the further development of the 
University of the South Pacific. These fears are exaggerated. 
Although there is some potential for duplication of courses, most 
institutions have adopted a deliberate policy of identifying courses to 
be developed which are either of a different kind from those on offer 
through USP, or are at a .different level. 
Developing countries of the Pacific may choose to send their 
students for overseas training either to industrial countries or to other 
developing countries. With the first of these options, there are a 
number of problems, including different standards for entry, very 
different social and cultural situations, and the possibility that 
individuals may be trained to a level beyond that which is really 
required in his or her own country. This last problem leads to 
individuals not wanting to return home and/or only returning for a 
short while before accepting a job in a metropolitan country, at a 
higher rate of pay than is available locally. For these and other 
reasons, many people - and especially those in the industrial countries 
- advocate the second option, that is a policy of training in other 
developing countries. In the Pacific this mostly means students going 
to Papua New Guinea or Fiji. It is argued that the tuition available 
in these countries is more appropriate and the environment is more 
akin to the home country. An associated argument is that attendance 
at another developing country institution itself helps to develop that 
institution. However, the standards are often not high5 and even the 
successful students may not qualify, for example, to become members 
of professional associations, a critical requirement for seeking various 
kinds of employment. Furthermore, social and cultural differences 
among the developing countries themselves may present problems. Very 
often those· differences are just as great as the differences noted for 
the first option between industrial and developing countries. For 
example, Polynesians, especially women, find it hard to study in the 
Melanesian environment of Papua New Guinea, and by the same token 
some students from Melanesian countries find it hard to study in the 
Indian-dominated educational environment of Fiji. 
5 
This Is Indicated, for example, by the fact that students from various Pacific countries who have graduated In such 
areas as accounting and engineering from Papua New Guinea or Fiji then lly to upgrade their qualifications in 
Australia or New Zealand, but are unable to do so successfully. 
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This option .also raises the question of regional training. At 
present the only possibilities, as noted above, are Papua New Guinea 
or Fiji. However, true regional training would require each country to 
specialize in a particular area with students coming frotn all other 
Pacific countries to study at that centre to develop that skill. 
Although the South East Asia Minister of ·.Education Organisation 
(SEAMEO) countries have successfully developed such centres, the 
Pacific countries have not yet begun to move towards that form of 
cooperation. Instead there has been a proliferation of similar training 
establishments in a number of countries, especially in the area of 
maritime training. One hopeful development, however, is a 
recommendation from a Commonwealth Fund for Technical Co-operation 
(CFTC) conference in Vanuatu in July 1986 to form a Pacific 
Association of Technical and Vocational Education. One activity for 
that association might well be the identification of areas for national 
specialization. 
The two competing options pose a very serious dilemma for 
policy-makers. Decisions must be made on the basis of a wide range 
of criteria, and judgment need not always be consistent even for one 
skill or occupation area. However, given that training is to be 
provided overseas perhaps to a group of individuals, a further 
consideration must be how that training is to be supported. Is it to 
be, for example, in ordinary courses of the host institution, or is it to 
be through specially designed courses? If the latter, are scholarships 
to be awarded to individuals or are the awards to be within the 
context of a special project? To date most training funded by aid 
agencies has been individual-specific, although where similar needs 
across a number of individuals ·can be identified, courses have 
sometimes been specially designed. For the Pacific countries, however, 
the numbers of people needing to be trained at any one time have 
made it uneconomical to mount many courses of a special nature. The 
most concerted attempt to do this has been through the 13 week 
courses presented by tne International Training Institute in Sydney. 
Even so, those courses often do not address the specific needs in 
individual countries nor attempt to ensure the specific problems in 
those countries are overcome. 
A move to a project-based approach is being made in some 
respects. In . that mode, various problems of an institution or 
organization can be addressed simultaneously. It recognizes that 
training one or two people will not solve the problems. Other 
problems such as procedures, equipment, staff interaction, and abilities 
of people from the most junior to the most senior all need to be 
addressed. It acknowledges therefore that training might help one 
person but it rarely solves the institution's problems. A project-based 
approach attempts to implement this broader assessment and, within it, 
to develop specific yet work-related training sequences. Very often 
those sequences are of a short-term nature and involve more than one 
training experience as well as follow-up. The difficulty of the 
approach is that it is more expensive and it might appear that less 
training is being provided. If planned and implemented properly, 
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however, this approach is very much more successful, and in the long 
run is more cost effective in the impact it has on the development 
process. 
Who is to make the policy? 
A final consideration in formulating education policy is the 
question of who is to make the policy. In one sense, it is easy to 
nominate the politicians as being responsible. However, they need 
information from educators/technocrats and from the community at 
large, especially parents. All too often, there seems to be a division 
between the educators in one camp and the politicians and parents in 
another, which happened to some extent when the Provincial Secondary 
Schools were introduced in the Solomon Islands. That kind of division 
is counter-productive. There is no reason why educators and 
technocrats cannot help design politically acceptable policies which 
have support of parents. Indeed, procedures might need to be initiated 
to increase community participation in education provision in the 
Pacific countries since the development of politically acceptable 
policies should be a policy objective. Such participation might involve 
not just proffering opinions and advice but also greater direct financial 
contribution and school management. 
Conclusion 
Education is already widespread in the countries in the Pacific. 
It is demanded for a variety of purposes. Unfortunately education has 
not been strengthened sufficiently in these countries and is creating 
many tensions, especially in recent times. A lack of planning has 
resulted in the absence _of normative and strategic policies to guide 
that development. Special approache·s need to be developed, partly 
because the small sizes of the countries and their isolation require the 
adoption of strategies different from those which have been successful 
in many other countries. Policy-makers in charge of Pacific country 
education systems are faced with multiple dilemmas in developing such 
strategies. If effective solutions are to be identified, a new kind of 
approach - perhaps radical in some ways - will be needed. It is for 
this reason that only the best of people should be recruited by aid 
agencies to help in project identification and local people should 
ensure they are an integral part of project and program development. 
Neither of these features has been stressed in many education projects 
in the Pacific to date. 
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Chapter 5 
Major issues in nonfonnal education in the South Pacific 
Pamela Thomas and Helen Hill 
For over a decade Pacific island governments and non-government 
organizations have advocated programs of nonformal education as a 
solution to the problems caused by the failures and high costs of the 
formal schooling system. Nonformal education is also credited with 
having an important role to play in social and economic development 
and in bringing about planned changes in the attitudes and practices of 
the people. As ·a result~ the numbers and types of nonformal education 
programs in the Pacific are expanding rapidly. However, to date iittle 
attempt has been made to evaluate the effectiveness of nonformal 
education either as a substitute or complement for formal education or 
as a catalyst for social and economic development. Little attention 
has been given to what nonfonnal education can reali~tically be 
expected to achieve or to the types of programs that are most 
effective in given situations. Throughout the region the priorities for 
nonformal education differ between governments, aid donors, and the 
providers and recipients of education. 
This chapter begins by providing an overview of nonformal 
education in the South Pacific, then considers in detail the provision 
and priorities of programs for young men and for women. We identify 
several issues need to be addressed by planners, nonformal educators 
and aid donors if nonformal education is to begin to reach its potential 
as a strategy for Pacific island development. These issues are: 
the concentration of nonformal education on full-time 
programs for early school leavers, leading to the 
identification of nonfonnal education with 'failures' and 
'drop-outs'; 
the tendency of nonformal education to mirror formal 
schooling methods rather than devising methods appropriate 
to specific situations; 
difficulties of identifying and training good leadership; 
lack of coordination among nonformal education providers; 
the widespread belief that nonformal education can be used 
to change attitudes; 
the use of outdated theories and methods of communication, 
particularly in health, nutrition and agricultural extension 
work; 
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assumptions about gender roles which limit the aspirations 
and achievements of women; 
lack of attention given to improving literacy skills; and 
reliance on regional training for trainers or extension 
workers. 
Each of these factors limits the effectiveness of nonformal 
education. However, before these factors can be addressed, both 
planners and providers of nonformal education need to clarify their 
definitions of what nonformal education is and what it can and cannot 
do. 
Issues of definition and fonn 
Confusion over the meaning and application of the term 
'nonformal education' has had important implications for policy and 
planning in the South Pacific. The term was first used by Coombs and 
Ahmed (1973:11) who defined it as: 
any organised learning activity outside the formal schooling 
system, whether operating separately or as an important feature 
.of some broader activity that is intended to serve identifiable 
learning clienteles and learning objectives. 
It should be distinguished from both formal and informal 
education. Formal education is defined as: 
a hierarchically structured, full time, chronologically graded 
system running from primary school through to university, 
including a variety of fulltime technical and professional training 
courses and generally controlled by a central ministry of 
education (Ahmed 1975:10). 
Ahmed defines informal education as: 'the lifelong process of 
acquiring incidental attitudes, values, skills and knowledge from daily 
experience and resources of one's environment' (Ahmed 1975:10). 
Four possible relationships between nonformal and formal 
education can be identified. 
Nonformal education can help prepare pre-school children for 
formal schooling through nursery schools, children's radio programmes 
etc; it can parallel and complement formal schooling by providing 
extra-curricular learning experiences for students; it can provide a 
substitute for formal schooling or components of it for those who have 
not had access to some levels of schooling; and it can extend formal 
education after schooling is complete, through continuing education 
opportunities (Coombs and Ahmed 1973:26). 
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In the Pacific it is the third type, that which substitutes for 
formal schooling, which is given the ·most attention to the detriment of 
complementary and extension nonformal education. All should be 
utilized if the best use is to be made of nonformal education as a 
strategy in development. 
It is important to emphasize that nonformal education represents 
a broad category rather than a specific type of education. It is often 
assumed that the term 'nonformal education' is associated with a 
particular form of pedagogy. This is not necessarily -the case. 
Grandstaff (1973:9-10) argues that it is legitimate to define as 
nonformal a program which is either outside the formal schooling 
system or one which uses methods which are learner-centred and 
flexible, but that it is a mistake to assume that the two will be 
correlated. Strictly speaking, there are no 'nonformal methods' of 
education, as 'nonformal' is intended to refer to the organizational 
characteristic, rather than to the pedagogical style of the project. 
However, the imprecise use of this term in the region contributes to 
the conceptual confusion and lack of clarity which marks nonformal 
education in the Pacific. 
A clear distinction should be made between the 'mission' of a 
nonformal education project and its 'form'. Nonformal education 
projects are those where form is subordinated to mission in contrast to 
formal education where the form is fixed, that of the hierarchical age-
grade classroom. However, one of the characteristics of Pacific 
nonformal education is that mission is subordinated to form, with the 
form being an imitation of the formal schooling system. The reasons 
for this are administrative convenience, external intervention or 
adherence to what is considered 'tradition'. Other pedagogical forms 
including on-the-job training, apprenticeship, youth groups, women's 
clubs, cooperative education, amateur theatricals, small group 
discussions and counterpart training by consultants need to be given 
greater consideration as models for nonformal education. 
Given the wide variety of missions and forms that nonformal 
education may take, there can be no 'right' model for the Pacific. 
Nor can there be any 'right' model for any one society, since 
different social, spatial and economic circumstances require programs 
to suit these specific contexts. The advantage of nonformal education 
over the formal system should be its capacity to allow such flexibility. 
It is unfortunate that nonformal education in the Pacific is perceived 
as a subsector of ·the education sector, reinforcing the idea of its 
being a second-rate type of schooling, rather than as a strategy for 
use in all sectors including health, agriculture, public works, 
information and others. 
Current provision of nonfonnal education in the Pacific 
Because of its decentralized and varied nature, nonformal 
education is not always easy to identify but surveys conducted by 
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Flikkema (1980a), Tietze (1982), and the Vanuatu Ministry of 
Education, Youth and Sport (1985) identify agricultural training centres 
for rural male school-leavers as the major type of nonformal education 
provided in the Pacific. This includes both institutionalized courses 
located in rural training centres and non-instjtutionalized training 
organized through rural youth clubs, often affiliated to National Youth 
Councils (O'Collins 1984). Rural men also receive agricultural training 
from Department of Agriculture extension officers. Rural women's 
nonformal education, usually aimed at mature women through women's 
clubs, is the next most common. Much less attention is paid to on-
the-job· training, training for young women, or complementary nonformal 
education. In Fiji these types of training are undertaken by the Fiji 
National Training Council and the trade unions. Cooperative 
movements also provide rural people with training in bookkeeping and 
store management (Qalo 1983). Urban women's clubs, often associated 
with the churches, run occasional courses for women and the YWCA 
organizes a variety of vocational courses for unemployed school-
leavers, leading this field in the Pacific ( Goodwillie and Lechte 1985). 
With the exception of Vanuatu, adult literacy programs are 
conspicuously absent from the Pacific, unlike Latin America and Africa, 
where they provide a major component of nonformal education (LaBelle 
1975; Freire 1976; Kidd 1980; Youngman 1985). 
Although the number of international foundations and 
multinational non-government aid agencies moving into nonformal 
education in the region is growing, the churches remain the largest 
sponsors in most Pacific island nations, although they are not 
necessarily the largest financial contributors. The University of the 
South Pacific, through its Extension Services which has a centre in 
each member country, is becoming an important provider of nonformal 
education in the region. Tietze (1982) found, however, that in Fiji 
there was an underused capacity in most nonformal education programs 
and that large-scale expansion was not warranted. While this may not 
be still true today, and may not be true of all Pacific nations, it is 
important to ask why nonformal education is not attracting capacity 
participation given that the need for nonformal education has been 
demonstrated and expansion is continually being urged by some 
governments. 
Factors influencing the success or failure of nonformal education 
The effectiveness of current projects is difficult to assess as 
there has been little evaluation and recipients and providers often have 
different criteria for what constitutes success. Projects which have 
failed, however, are easily identified. They are those with unclear, 
unrealistic or contradictory objectives, are poorly planned, have not 
involved their client group sufficiently in planning, provide training in 
subjects for which there. is little demand, or provide training for the 
sake of providing training without regard for how the knowledge is to 
be used. Other factors which seriously reduce the impact of education 
programs are inadequate communication at all levels, widespread 
108 
'.____ ------------ -- -- ------ -- -- -- -- -
reliance on regional rather than national training of trainers, and 
structural factors which inhibit policy-making. 
Lasaro (1985:105-6) has identified a number of structural factors 
which inhibit policy-making in the nonformal sector. These include the 
evaluation methods used in the public service for promotion purposes, 
linear hierarchies inhibiting the flow of innovative ideas from those in 
the field to policy-makers, frequent transfer within the public service 
which militates against long-term commitment to particular projects, 
and the continual interference of politicians in planning and 
implementing nonformal education. 
Poor communication is a widespread problem that is most 
apparent at two levels: firstly between government departments, the 
providers of nonformal education and planning offices, and secondly 
between trainers and the community. Quoting the Fijian experience, 
Lasaro (1985:105) states that poor communication has led to 
'inconsistency between national plans and expressed needs and hopes of 
local communities'. Currently, poor communication between planners 
and providers of nonformal education results in duplication of effort, 
inappropriate and irrelevant programs, inadequate utilization of trained 
Pacific island extension workers (Flikkema 1980a:4-7; Thomas 1981a:8-
9; Slatter 1983:20-3; Bamford 1986:xviii) and lack of job satisfaction · 
among extension workers. 
Thomas {1981a, 1986a) has shown that nonformal education at 
village or community level in the Pacific can be constrained by 
existing communication patterns which are often determined by age, 
sex and status and by the inability of extension workers to overcome 
the conflict between their roles as educator and well-mannered member 
of society. This conflict is most apparent amongst extension workers 
who are unconvinced of, or do not understand, the wider importance of 
what they are trying to teach. The situation reflects both poor 
training and the inapplicability of the innovation diffusion model to 
Pacific island rural development. Based on a 'trickle down' or 
hierarchical approach to education or information flow, the model does 
not allow for the impact of culture, social structure or social change. 
Although now discredited (Blaikie 1978; Brown 1981), the innovation 
diffusion model still provides the basis for most government extension 
work in the Pacific. 
Few training courses in the Pacific provide nonformal educators 
with communication training, with the result that they have 
'insufficient skills in both verbal and non-verbal communication' 
(Flikkema 1980b:4). Even in successful programs such as those 
provided by the Tutu Training Centre in Fiji, poor communication 
between trainers and trainees is listed as a major factor limiting the 
effectiveness of the program (Lewaru and Hunfield 1983:47). A major 
recommendation of participants in the South Pacific Commission's 
(SPC) Community Education Training Centre (CETC) was that more 
emphasis be given to 'training of trainers in communication with more 
peer teaching exercises to prepare students for their community 
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education roles' (Slatter 1983:27). The mass media and adequate 
visual aids are seldom used to suppprt nonformal education although 
the mas$ media have a wide audience in the Pacific {Thomas 1981b:37-
42) and have been used effectively ·in -Southeast Asia, Africa and Latin 
America· (Schramm 1977; Colle 1979;- Premdasa 1985). 
There is a growing realization that regional training . for trainers 
has serious limitations. A common assumption of planners outside the 
region, particularly among Australiarr and New Zealand aid agencies, 
has been that diseconomies of scale in the small-island states can be 
overcome by regional programs (Kennedy 1980). However, with 
escalating transport costs this assumption can no longer be taken for 
granted, and even when regional courses like those for leadership 
training are deemed to be cost effective, careful consideration must be 
given to their implementation. The SPC's involvement in regional 
training (Fry 1981; Fairbairn and Gris 1985) goes back to the 
establishment of the CETC in 1963. The Centre brings women from 
SPC member countries for training in Fiji. Governments pay a one-
way fare to Suva for their participants. This is believed to be a 
cheap form of training. Recently questions have been asked as to 
whether regional training removes from member governments the 
responsibility of providing training at national level and whether 
training would be more appropriate and less costly if SPC supported 
governments to supply their own training. But given the low cost of 
the SPC course to governments, there is no incentive for them to 
consider providing their own training programs. 
A model of regional training which should be given more 
consideration is that used by the SPC for its Regional Youth Leader 
Training Course. A mobile regional training unit visits a country or 
region for approximately nine months, and, working with local staff, 
develops a course for youth leadership training based on local 
resources and needs (SPC 1977; Gale 1979). This has proved useful 
for island states with few resources and particularly useful for women 
who are disadvantaged by regional training. The Asian and South 
Pacific Bureau of Adult Education maintains that money spent on 
regional training is usually better spent at a later stage in educators' 
careers and on seminars and exchanges of ideas rather than on initial 
training. 
In a survey of rural training courses for young people, most of 
them male school-leavers, Bamford (1986:2-4) concluded that long-term 
programs most likely to be successful are those that: 
have community interest and support; 
link training with productive work; 
develop economically viable projects/enterprises in the 
village during training; 
select mature and motivated trainees; 
recruit experienced and committed staff; 
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are flexible; 
have content, facilities and equipment which are relevant 
to the work which will be done after training; 
develop an effective system of follow-up of trainees; 
maintain close collaboration with other agencies involved in 
rural development; 
carry out periodic evaluation; 
undertake careful financial planning; 
are locally based. 
Short-term courses for adults and youth have slightly different 
criteria for success. Successful short-term projects are those which: 
identify specific training needs; 
develop courses with the flexibility to meet specific needs 
in terms of both organization and content; 
select motivated trainees; 
provide effective follow-up; 
ensure the program has community support; 
recruit experienced and committed staff; 
ensure training is an integral part of a rural development 
program; 
evaluate periodically and keep adequate trainee/course 
records; 
ensure adequate finance is available; 
cater for trainers from one locality. 
An important difference in criteria of success between short and 
long-term courses is that short courses are not undertaken as an end 
in themselves or because there is little else for young people to do. 
They are usually more integrated into rural development programs and 
provide positive encouragement for young people to plan for the future 
and to make realistic assessments of their situation. 
Ironically, successful nonformal education projects in the Pacific 
have seldom resulted from conscious policy-making. Most have emerged 
as a result of a chance combination of several" factors, such as 
dedicated leadership, demonstrated need, and availability of facilities 
and funding (Oliver 1976:38-40; Calvert 1976; Finau 1977:3; O'Collins 
1984:115). Longstanding projects such as the YMCA Rural Work 
Programme and the Tutu Training Centre have developed an ethos of 
success' and have been able to re-orient their· programs in the light of 
changing conditions and evaluation reports. The success of these 
projects has not made it any easier for Pacific island governments to 
develop nonformal education policies. 
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Special issues in nonfonnal education for youth 
While out-of-school youth have been the major target for 
nonformal education for over a decade, there are several issues which 
have not been satisfactorily addressed, including the optimum age for 
youth training, the level of institutionalization of nonformal education, 
and the training of leadership. ·we consider ~ach of these issues in 
turn. 
Most projects for young people take their participants straight 
from full-time schooling, as this group is seen as needing something to 
occupy them. The 1977 evaluation report of the Tutu Training Centre 
asked: 
Is it better to give the agricultural education at 18 or wait till 
after marriage? They would probably learn more after marriage but 
the young unmarried express a strong wish for some kind of training 
and while agriculture is not their first choice, it is the only avenue 
open to most (Finau 1977:4). 
Tutu, unlike most nonformal education centres, will only take 
students who it believes are committed to making a living through 
farming. Nevertheless they find that the participants in their married 
couples' course are much more highly motivated and learn faster than 
younger men in the young farmers' course. 
The 'critical age' for rural education is in the first five years 
after marriage. In rural schools most children are dreaming that they 
might be a pilot or a school teacher or a secretary or doctor's wife. 
After school, if they have no way of escaping from village life they 
then live a rather carefree life, without their own land, without paid 
employment and without responsibility for anything. They will help and 
obey their parents, at this stage they are not really interested or 
motivated to think hard about their future. With marriage, however, 
the situation changes radically. Now they have a spouse and children 
coming, land to develop and a house to build. It is only now that 
they begin to think seriously about where they are going and what 
they must do. How are they to build a house, to pay for the 
transpor_t to the hospital, to get money, to grow cash crops? The 
'critical age' has now been reached, and they are ready for rural 
education (Callaghan 1982:21). 
When resources are scarce it is obviously necessary to aim 
programs at the populations most able to benefit from them. Most 
empirical evidence suggests that the youngest age groups, to whom 
nonformal education is currently directed, are not the most highly 
motivated. However, it is much easier to direct programs at them, 
and it is considered that they need something to do. Illich (1971) and 
Reimer (1971) have termed this the 'custodial role' of nonformal 
education. In many countries in the Pacific it appears that the 
primacy of the 'custodial role' is one of the factors which influences 
it towards the formal schooling model. On the other hand there are 
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more mature young people, established on their land, who could benefit 
from an extended period of training, but who are not catered for. 
The second issue is the institutionalization of youth courses. 
Youth nonformal education exhibits a variety of levels of 
institutionalization. In Fiji, for example, institutionalization ranges 
from the Montford Boys' Town, a heavily institutionalized centre for 
disadvantaged young males, to the YMCA Rural Work Program. 
Montford offers a residential three-year course in skills associated with 
the building trade and its philosophy stresses removiilg young people 
from their own environment into a 'total' institution. It achieves a 
high success rate in placing its trainees in wage employment. Tutu 
Training Centre in Taveuni recognizes the advantages and 
disadvantages of institutionalization. It tries to steer a middle course 
by bringing trainees to .the centre for three weeks and sending them 
home to solve problems on their own farm for another three,. during 
which time they are visited by staff. This 'block release' scheme has 
been highly successful. Less institutionalized models, which have ·the 
advantage of being less costly, are the YMCA Rural Work Program 
(Oliver 1976) and the Association of Rural Youth Councils. 
Oliver's study of four agricultural nonformal education projects 
of young males in Fiji shows a positive correlation between the level 
of institutionalization, unit costs and wastage, and a negative 
correlation between institutionalization and 'usefulness' of the course 
(Oliver 1977). Governments clearly need to take into consideration 
these findings when designing natlon&l programs of nonformal education. 
The Fiji Employment and Development Mission (Fiji 1984) urged that 
more resources be put into the least institutionalized of the youth 
programs in the country, the District Youth Councils (Fiji 1984:107-8). 
It recommended these be re-oriented to 'Fiji Volunteer Brigades' which 
could provide an additional channel to the .formal schooling system for 
distributing rewards within rural Fijian society. This solution 
recognizes that a major function of formal schooling is the distribution 
of rewards, but it fails to recognize any genuinely educational role for 
rural youth clubs. This is clearly an important topic for national 
debate. 
Finally, we tum to the question of leadership for youth 
programs. In the early 1970s the South Pacific was considered a 
forerunner in leadership training and nonformal education for youth 
(Vunakece 1971; Higginson 1972, 1973; Bamford 1973; James 1974; Nalo 
1974). Recently, however, management problems have discouraged the 
establishment of innovative leadership .programs. This needs careful 
consideration as youth programs are identified as. a priority, ar.ea in. 
nonformal education. If there iS to be expansion in non-structured 
programs, such as rural district yquth clubs, and if they are to move 
successfully into economic projects, gopd .local leadership with both 
technical skills and teaching and communication skills is vital. Top 
priority should be given to the identification and further training of 
this type of leadership. 
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Special issues in nonformal education for women 
A maJ9r issue in nonformal education in the Pacific today is its 
inadequate• provision for women. It is recognized that nonformal 
education should provide women with development-oriented or income-
generating; skills that are not available through the formal system or to 
which they] have no other recourse. However, nonformal education 
exhibits to' a:; large extent the same shortcomings as are present in the 
formal sectbr: priority is given to men, teaching mirrors in-school 
methods (Hill 1986:239; Fleming 1986:1), and the syllabus emphasizes 
domestic or. academic skilfs to the exclusion of vocational or 
agricultural' training (Agar et al. 1984:135-6). 
The relationship between women's participation in the economy, 
women's education and women's opportunities to support social and 
economic development has been well documented (Siwatibau 1985; 
Hetler and Khoo, this volume) and points clearly to an urgent need for 
increased nonformal education that is relevant to women's actual roles 
and requirements. Women's educational attainment in the Pacific 
varies between countries, but, with the exception of Tonga, less than 
30 per cent of women have more than six years formal education, as 
.can be seen from the data presented in Table 5.1. Melanesia, with 
the lowest reported female school enrolments in the world (Byrne 
1983:49-50), has a high proportion of illiterate women. In Fiji, a 
breakdown of education by ethnicity shows that 39 per cent of Indian 
women between the ages of 15 and 49 years are illiterate. However, 
literacy and numeracy skills for women are given low priority or have 
not been addre'ssed by nonformal education (Schoeffel 1986:6). As a 
result women's options are largely restricted to housework, traditional 
agriculture, poorly paid insecure unskilled work in town, or poorly paid 
casual agricultural labour (Fiji 1984; Chilcott and Lucas 1985:245; 
Hetler and Khoo, this volume), reducing their opportunities to 
participate more fully in social and economic development. 
Women's economic participation in the rural sector is hard to 
assess, but in Fiji, Papua New Guinea, Vanuatu and Solomon Islands 
their average time spent in agriculture is either greater than that of 
men or almost equal to it (Slatter 1984:20). In addition women have 
an important but seldom recognized economic role in fishing and 
informal marketing (Lal and Slatter 1983; Schoeffel 1985). Their 
work, however, is often unnecessarily laborious, inefficient and 
unrewarding, a situation exacerbated in rural areas by increased male 
involvement in cash-cropping and male migration (Lechte 1978; Thomas 
1982; Slatter 1984; Hill 1986; Nesbitt 1986) and in towns by women's 
lack of education (Oliver 1983; Hetier and Khoo, this volume ) and the 
breakdown of the extended family unit (Fiji 1984; Thomas 1986a). 
Yet, although agriculture is one of women's major economic activities, 
agricultural training is seldom included in the formal or informal 
curricula. 
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Table 5.1 Education attainment of adult population:a Pacific 
countries, various years (per cent) 
Country Year Gender 
Cook 
Islands 1971 
Fiji 1976 
Kiribati 1978 
Papua New 1981 
Guinea 
Solomon 
Islands 1976 
Tongab 1976 
Western 
Samoa 1981 
Male 
Female 
Male 
Female 
Male 
Female 
Male 
Female 
Male 
Female 
Male 
Female 
Male 
Female 
~Persons aged 15 years and over. 
Persons aged 25 years and over. 
Educational attainment 
Some Some Some 
primary secondary tertiary 
98.0 
97.6 
89.7 
79.9 
96.1 
93.8 
66.2 
49.8 
62.1 
44.6 
98.7 
98.4 
97.0 
97.1 
26.2 
22.9 
28.9 
23.7 
16.3 
9.4 
17.4 
9.1 
9.0 
3.8 
53.0 
44.6 
26.0 
26.4 
2.3 
0.5 
3.3 
2.4 
1.2 
0.3 
1.9 
0.7 
1.9 
0.9 
4.0 
2.1 
2.3 
1.9 
Sources: Hetler and Khoo (this volume); Western Samoa (1984); 
Thomas (1984:42). 
A review of women's programs shows that although there has 
recently been an increase in the number of courses that include 
vocational and leadership training, agriculture and income-generation, 
the overwhelming emphasis is on domestic training (Commonwealth 
Secretariat 1979:33; Flikkema 1980a, 1980b; Schoeffel 1982; Slatter 
1983; Vanuatu, (Ministry of Education, Youth and Sport) 1985; Bamford 
1986; Hill 1986), indicating a continuation of a situation that was 
reported thirty years ago: 
The urgent need to improve the .health and general living 
conditions of the islanders has led to prime emphasis being laid upon 
instructing girls and women in domestic skills - cooking, housewifery, 
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the care of children - which, in our society, are the traditional field 
of women's activities, and to confining vocational training for the most 
part to nursing, a profession which in our culture is essentially 
feminine. In determining the choice of technical and vocational 
training for women, however, it should be remembered that the 
demarcation between men's work and women's work, between men's 
area of interest and women's area of interest, is not everywhere the 
same (Wedgwood 1957:496). 
With the exception of the Methodist Handicraft and Farming 
School in Fiji, agricultural training is confined to home gardening 
rather than to cash-cropping or the introduction of more productive or 
labour-saving agricultural technologies, and 'make little or no call on 
modem technology or such expertise as managerial skills or accounting 
procedures' (Commonwealth Secretariat 1979:33). 
Courses available can be placed into four broad categories, each 
with specific characteristics, as shown in Table 5.2: long-term 
institutionalized residential courses, short-term institutionalized non-
residential courses, short informal irregular (often one-off) village or 
community courses, and on-going occasional training and information 
provided by health extension workers and Women's Interest Officers 
through village women's clubs. Women's clubs provide the most 
common form of nonformal education for women in the region. 
Participation in the institutionalized courses is largely restricted to 
out-of-school girls while they remain unmarried or do not become 
pregnant, while village or women's clubs are often attended by older 
women and/or those who have high status. There is a serious shortage 
of nonformal education that caters specifically to young married 
women, many of whom are prevented from attending institutionalized 
courses by household responsibilities (Thomas 1986b). 
The situation in Vanuatu, shown in Table 5.3, reflects the limited 
courses available to women throughout the region, while the ten 
courses detailed by Bamford (1986) highlight the restrictions placed on 
women's participation in long-term courses. Only four of the ten 
programs listed by Bamford include training for women, two of which 
have only recently included women's places. Only one provides 
agricultural or vocational training for women and entry to any of these 
programs requires two or more of the following qualifications: access 
to land; family, community or church support; at least six years 
education; working knowledge of English; and aged between 16 and 30. 
These requirements effectively disqualify 90 per cent of Pacific island 
women from participation. 
The two most important constraints on the effective 
implementation of women's programs are, first, the restrictions that 
time, location and children place on women's opportunities to engage 
in nonformal education, either inside or outside the village, and second, 
their low educational attainment which limits ~he type of nonformal 
education possible. The small-scale village-based long-term programs 
that are required to overcome these constraints are expensive in both 
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Table 5.2 Types of nonfonnal education programs for women: Pacific islands, 1986 
Organizational Entry Course Examples 
category characteristics qualifications content 
Long-term Institutionalized; 16-20 years; Cooking Multicraft (Fiji) 
residential classroom teaching; church support; Nutrition Londua Centre 
formal structure; 6 years education; Sewing (Vanuatu) 
12-24 months unmarried Handicrafts Tutu (Fiji) 
Childcare 
Short-term Institutionalized; 16-25 years; Dressmaking YWCA (Fiji) 
...... non-residential classroom teaching; unemployed; Nutrition 
...... full-time; basic English language Hairdressing -...) 
6-12 weeks Bookkeeping 
Short-term Informal; None Cooking SPC Mobile 
irregular; Nutrition Training Unit 
village/community Sewing (regional) 
Gardening UNICEF (regional) 
Machine repair YWCA 
Regular Formal; Cost of Nutrition Women's Committee 
extension village-based; contributions Sanitation (Western Samoa) 
monthly meetings Hygiene Soqosoqo 
Infant care Vakamarama 
Gardening (Fiji) 
Family planning 
-··~ .. 
Table 5.3 Course content of nonConnal education programs: Vanuatu, 1985 
Enrolment Boys Girls 
Program Boys Girls Agriculture Mechanics Carpentry Buslliess General Homecraft Handicraft Typing Agriculture 
education 
Banks and Torres 
Community Centre 26 7 x x x x 
Londua Training Centre 30 28 x x x x x 
Onesua Community 
Training Centre 20 x 
x x 
Lolowai Manual 
Training Centre 10 x 
KITOW 29 9 x x x x -
-o:> Lotong Cane 
Furniture 10 
x 
Santo Cane Furniture 14 
x 
San Michel Centre 86 70 x x x x x 
Marven Community 
Training Centre 3 x 
x 
Leviamp Community 
Training Centre 4 8 x x x 
Walarano Training 
Centre 40 x x 
Total 242 145 
Source: Vanuatu, Ministry of Education, Youth and Sport (1985). 
time and money and seldom attract either suitable leadership or 
funding. Women's participation in nonformal education is also 
constrained by their restricted perceptions of gender roles and the 
long-term impact of European perceptions of what women's roles should 
be in the Pacific islands. 
The most commonly stated need of Pacific island women today is 
access to cash (Pfanner 1983:59). Given development priorities and 
the current economic situation, the most accessible form of income 
generation for most Pacific island women is likely to be -informal 
marketing or agriculture. However, few women consider agriculture an 
important training priority and most perceive commercial agriculture 
and business skills as solely male occupations. 
Two major factors underlie and reinforce the domestic orientation 
both of women's perceived roles and of nonformal education. These 
are, first, the heavy reliance on women's clubs in nonformal education 
and, second, the CETC, which for twenty-five years has trained 
trainers to serve these clubs, thus providing the region with an 
influential nonformal education model (Hill 1986:149-50). The early 
introduction of women's clubs based on formal European committee 
structures served as the major loci for domestic training and the 
instilling of European values. All stressed, and still stress, domestic 
roles. Yet today with the rapid increase in the number of households 
in which women are the sole providers (Fiji 1984; Schoeffel and Kikau 
1980) and the increasing need for cash, training in income-generation, 
marketing and agricultural skills have become important. 
If nonformal education is to assist women to attain their full 
social and economic potential, the domestic bias of training courses 
and the narrow perspective of what constitutes women's roles and 
rights must be overcome. This requires a new approach by funding 
agencies, governments and providers of nonformal education and greater 
emphasis on small-scale, village-based programs that encourage women 
to improve literacy and numeracy skills, to improve agricultural or 
vocational skills, and to understand more clearly political, legal and 
social processes. 
Other priority topics for nonformal education 
Health is an issue to which nonformal education must give 
immediate priority if lasting improvements in social and economic 
development are to be made. Inadequate knowledge of primary health 
care, poor nutrition and very high fertility rates are placing increased 
pressure on already overburdened health and educational services. 
With the centralization of medical services in the Pacific and 
shortages of medical staff to work in rural areas, increasing emphasis 
should be given to training men and women in practical primary health 
care and preventive medicine. 
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In keeping with the relatively low educational status of many 
Pacific island women, infant mortality and fertility in Vanuatu, 
Solomon Islands and Papua New Guinea are high, as can be seen from 
Table 5.4. In Fiji, Tonga and Western Samoa, although fertility is 
declining slowly, it is still very high in rural areas. The need for 
informal education to address population education is supported by the 
Pacific Non-Government Organisations Women's Regional Meeting, 
which sought to 'establish or expand current programs of adult 
education for both men and women to include family-life education 
programmes' (Recommendation 2, SPC 1985). The need for population 
education was also stressed at the Medical Society of Papua New 
Guinea's Symposium held in September 1986. 
Nutrition is a further area of concern in the Pacific. A high 
proportion of children in Papua New Guinea, Solomon Islands and 
Vanuatu suffer from malnutrition and, with urbanization and the 
popularity of bottle-feeding, infant nutritional problems are increasing 
elsewhere. In addition, changes in work and dietary patterns, and 
greater reliance on store-bought foods, have led to a rapid increase in 
obesity-related problems (Coyne 1984; ·Taylor 1983). The vicious circle 
between malnutrition (including overnutrition), ill-health and low 
economic productivity has been well illustrated by Berg (1973:9-45). 
Although nutrition has formed part of the CETC training course, and 
nutrition has been .taught in women's clubs for many years, the 
training given needs re-assessment and re-orientation (Thomas 1986b:l-
3). 
To date programs in the areas of health, population and nutrition 
have been directed- primarily to women, ignoring the fact that in some 
J?aci~ic societies men cook, have some input into food selection, and 
have at least something to do with the birth rate. These three topics 
should be incorporated into all aspects of nonformal education. 
However, achieving this would require both political will and changes 
in attitudes on the part of planners, funders and providers of 
nonformal education. 
Perceptual issues for policy-makers and planners 
Given the difficulties of definition, the differ.ences in the roles 
and types of nonformal education, and differences in the perceived 
needs for nonformal education between funders, providers and 
recipients, there are several issues which planners and policy-makers 
should consider when planning for nonformal education in the South 
Pacific. 
The first issue is the question of whether education is a cause 
or a c.onsequence of wider social change. The further question then 
arises as to what are the limiting factors which will impede nonformal 
education from having an impact on social change. These are difficult 
questions, but ones on which policy-makers should have a clear 
position. To date it has been common for both formal and nonformal 
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Table 5.4 Estimates of total fertility rates and infant ·mortality: selected 
South Pacific countries, various years 
Country Years Total fertility Jnfant mortality 
(per woman) (per 1000 live births) 
Solomon Islands 1966-70 6.6 
1971-75 7.4 
1976 7.3 46 
1980 53 
2001 4.3-8.3 
Vanuatu 1970-71 8.1 
1971-80 6.2 
1979 6.6 75 
1980 94 
2001 6.4 
Fiji 1971 a 37 4.5b 
3.5a 54 
1976 4.3b 37 
3.5a 54 
1983 
'b 22 
.. a 22 
2001 2.3-4.3b 
2.3-3.4 
Tonga 1966 59 
1970 6.7 
1976 4.1 
1980 41 
Western Samoa 1966-71 7.4 
1971-76 6.7 36 
1983 4.9 33 
~Fijians. 
Indians. 
Sources: Lucas and McMurray (1986:4 and 10); Taylor (1983). 
education in the Pacific to follow social change rather than to bring it 
about. As a result, the types of nonformal education that have 
received funding over the years have corresponded closely to social, 
economic and political conditions. For example, iri times of building 
boom and labour shortage, carpentry and skilled trades have emerged 
as the leading types of nonformal education. In times of economic 
recession and decline in cash sector employment, courses in farming to 
train 'drop-outs' from the formal system have been regarded as top 
priority (Hill 1986:172-4). Top priority has been given to those 
projects which have attracted government funding, while small 
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difficulty. Writing· of Latin America, LaBelle (1976:19-20) 
hypothesized: 
When education is removed from schools and applied at the 
micro-level in concert with other socioeconomic and technological 
interventions, it tends to gain slightly in its ability to lead rather than 
follow other social change ..• the school as a bureaucracy, is dependent 
on a system of mass production with the decisions affecting its 
operation emanating from managers whose interest is efficiency and 
control... T·hese characteristics leave the school with little flexibility 
in approacliing social change among marginal populations. 
The second issue relates to the changing of attitudes. While it 
is commorr. for nonformal education planners to state that one of their 
objectives is to change attitudes, especially towards manual and 
agriculturall work, there is little evidence to suggest that this objective 
is being met. The influence of nonformal education programs is likely 
to be weaker than that of the mass media, advertising, the peer group 
or the hidoen curriculum in the formal schooling system. If nonformal 
education can play a role in changing attitudes, it is through small 
group discussion and exchange of experiences, helping people make a 
closer appraisal of reality and their chance of achievement, or through 
encouraging them to plan for the future rather than taking a fatalistic 
attitude to life. For example, women's nonformal education could 
encourage women to broaden and extend their aspirations into areas 
they previously believed were only for men. It could also be used to 
encourage early school-leavers to stop thinking of themselves_ as 
failures. For instance, the Tutu Training Institute of Fiji encourages 
its participants, as part of their young farmers' or married couples' 
courses, to prepare a five-year plan for both their income and 
spending. Rather than lower their aspirations, they are encouraged to 
think of how they would like to see themselves in five years, what 
cash, training, equipment they need to achieve it, and then to prepare 
a 'timetable to achieve their goal. While not many of the plans are 
adhered to, it has proved a useful exercise in encouraging discussion 
about the future and in discouraging fatalism (McVerry 1976:103-4; 
Finau 1977:8; Callaghan 1982:20). 
Attitude change is one of the most important components of 
social change, but it does not take place in a vacuum. It cannot 
come about as a result of educators specifying what attitudes should 
be changed and in what ways. Freire's characterization of learning as 
uncovering reality rather than as the transfer of information implies 
that changes of attitude should be an outcome of learning but cannot 
be imposed from outside (Freire 1970:67). 
Finally, at the level of society-wide change, there appears to be 
a need among planners and providers of nonformal education to address 
the conflict between modernization and the preservation of tradition. 
For instance, Nayacakalou (1975:135) has argued that: 
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Fijians think that they can resist change and yet embrace it, 
retain their culture and yet change their way of life, or again, simply 
take the middle of the road and either confidently or with resignation 
avoid the painful choice between change and preservation ••• The belief 
that they can do both simultaneously is a monstrous nonsense. 
Conclusion 
We conclude this chapter with some recommendations for planners 
and policy-makers arising from the above discussion. 
Firstly it is suggested that greater emphasis be given to small-
scale village-based on-going programs that incorporate village 
requirements, that have regular follow-up, and that have sufficient 
flexibility to adapt to changing needs. It is also recommended that 
greater emphasis be placed on on-the-job training in the village as this 
is less costly, more relevant to people's lives, reaches a wider 
audience, is more available to women, and is usually more effective 
than long-term institutionalized training. Greater emphasis should be 
given to programs that encourage people to analyse their situation, 
determine positive goals and formulate policies for achieving them. 
Secondly, we suggest that greater emphasis be placed on 
programs where the course content includes what people perceive they 
need rather than on those which provide little more than a custpdial 
role or training for the sake ·of training. It is recommended that 
program priorities should include literacy and numeracy skills where 
required, and that health, nutrition and population education should 
constitute an integral part of course content. Health-related training 
should be included in courses for both men and women. 
Thirdly, policy-makers and providers of nonformal education 
should make a greater effort to expand women's nonformal education 
to incorporate vocational skills, commercial agriculture and marketing 
skills and to overcome the current domestic bias of programs. Priority 
should be given to providing. education for young married women, a 
group that has been systematically excluded from educational 
opportunities. With changes in social and economic structures young 
women need special assistance to fulfil the variety of domestic and 
economic roles now expected of them. We recommend that attention 
be given to providing courses that will give women the confidence and 
skills to fulfil these roles. 
Fourthly, if nonformal education in the Pacific is to fulfil its 
potential, greater attention must be given to all aspects of 
communication. Greater coordination between planners, government and 
non-government providers' of nonformal education could be achieved 
with regular national or district-level seminars in which target 
populations, priorities, training methods and evaluation methods could 
be identified. This is an area where funding agencies could assist. It 
is recommended that greater use be made of the mass media fo support 
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nonformal education and that funding agencies consider supporting 
relevant media training in the Pacific. 
Fifthly;. priority must be given to improving the selection, 
training andl support for nonformal educators. Where possible, emphasis 
should be given to national or local rather than regional training. 
Nonformal educators must be given training in communication skills and 
in methods; of encouraging adults to discuss their problems and set 
priorities. Greater support should be given by planners and funding 
agencies to: training women as agricultural extension officers and to 
including commercial agriculture rather than home gardening in training 
courses. 
Finally~ emphasis must be given to evaluation of nonformal 
education. Approaches such as participatory research (Duke 1978), 
structural analysis (Hope and Timmel 1984) and the political economy 
of nonformar education should be explored. These methods have been 
widely used' elsewhere and should be discussed within the Pacific 
context. Until adequate evaluation becomes standard practice within 
nonformal education it is likely to remain less effective than it could 
be. 
Overall, nonformal education can play a vital role in social and 
economic development in the Pacific. We have argued that, to fulfil 
this role effectively, ·a number of requirements must be met in the 
formulation of nonformal education policy and the provision of 
appropriate programs. These requirements include careful planning 
involving the community as well as planners and providers of education, 
adequate evaluation, the flexibility and willingness to adjust courses to 
satisfy changing needs, well-trained local trainers, and adequate 
support and follow-up. 
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Chapter 6 
The evaluation of human capital in Papua New Guinea 
K. Gannicott 
Papua New Guinea educates a lower proportion of its children 
than most other developing countries, yet its spending on education, as 
a proportion of gross national product, is among ·the highest. The 
purpose of this chapter is to document and explain this apparent 
contradiction. The section that follows describes the basic features of 
education in Papua New Guinea, discussing progress since independence 
in 1975, and comparing the main features of Papua New Guinea's 
education with those of other countries. The next section gives a 
detai!ed analysis of the total resource costs of education in Papua 
New Guinea. A major conclusion from that section will be that, in 
international comparative terms~ Papua New Guinea faces very high 
costs at all levels of education. In the section 'Is education 
economically worthwhle?' we examine the demand for educated labour, 
and we combine recent statistics on the economic payoff to education 
with our cost data to calculate rates of return to educational 
investment. The sections 'Diagnosis' and 'Educational strategy and 
policies' conclude the cb.apter by examining the implications of these 
rates of return and by suggesting some changes in policy direction. 
The educational system in Papua New Guinea 
During the first decade after World War II, there continued to 
be a steady but unspectacular expansion of primary schooling in Papua 
New Guinea, with the objective of teaching all children to read and 
write in English. The result of this emphasis on primary schooling was 
that as late as 1960 there were fewer than 100 Papua New Guineans 
who had completed secondary school. In 1961 the objective was 
reiterated of attaining universal primary education by 1975. However, 
it was clear by that time that Australia was in the final years of its 
trusteeship, and there emerged during the 1960s a sense of urgency 
about the provision of the skills needed for independence. This led to 
a greater emphasis on secondary and technical education, and to the 
establishment of an autonomous university. The University of Papua 
New Guinea was set up in Port Moresby in 1965, and the University of 
Technology - previously the Institute of Technology - was established 
in Lae in 1967. 
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While the shortage of indigenous skills was a reality, the shift in 
emphasis in the early 1960s towards training higher-level manpower was 
also an intellectual child of the times. The occupational benefits from 
investment in education seemed much more apparent at the secondary 
and tertiary levels, particularly where technical and vocational 
schooling were concerned. The apparent link between educational 
investment and economic development was enthusiastically proselytized 
by international agencies such as the United Nations Educational, 
Scientific and Cultural Organisation (UNESCO), and ambitious targets 
for educational expansion were formulated throughout the developing 
world. Papua New Guinea was no exception. The Five-Year 
Development Program for 1968-73 explicitly adopted the approach of 
forecasting requirements for skilled manpower as the basis for an 
expansion of medium- and high-level education. This policy was 
reinforced during a mid-term review of the program, when the targets 
for primary enrolments were reduced by 10 per cent, while the targets 
for secondary and technical enrolments were increased by almost 14 
per cent (Conroy 1976:55). 
Figures showing the increases in institutions and enrolments in 
Papua New Guinea's education system since Independence in 1975 are 
shown in Table 6.1. The first point to emphasize is the magnitude of 
the task at Independence. Little more than half of those in the 
relevant age group were enrolled in primary school, only 12 per cent 
were in lower secondary school, and fewer than 1 per cent of the 
respective age groups were enrolled in upper secondary and higher 
education. A glance at the column measuring rates of increase makes 
it clear that progress has been made, but the progress has been 
modest. Increases in the numbers attending school at primary and 
secondary levels have barely been sufficient to keep pace with the 
increase in the population in the relevant age groups. Thus, as Table 
6.1 makes clear, the percentage of the age group enrolled in primary 
and secondary school has increased only marginally since 1975. Indeed, 
it has become generally accepted that the measured enrolment ratio 
overstates the proportion of 7 to 12-year-olds who actually attend 
primary school (National Planning Office 1984:4). This is partly 
because some students attending primary school are older than 12, and 
partly because cross-checking of school-based enrolment data with 
census returns has suggested that attendances were overstated by more 
than 10 per cent. 
Higher education has had the fastest rate of expansion in 
proportional terms, in keeping with a doubling in the number of 
institutions supplying higher education. Within the higher education 
system, enrolments at university have increased particularly rapidly; 
higher education enrolments have expanded at an average rate of 7 .3 
per cent per year, but university enrolments have grown by over 12 
per cent per year, while non-university sector enrolments have grown 
at a more modest average rate of 5.3 per cent per year. 
A similar story is told if we consider finance rather than 
enrolments. As the figures in Table 6.2 show, expenditure on primary 
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Table 6.1 Educational expansion: Papua New Guinea, f975..:s3 
Year 
Number of 
institutions 
Primary 
1975 1762 
1983 2224 
Lower secondary 
1975 78 
1983 111 
Upper secondary 
3a 1975 
1983 4b 
Higher education 
1970 30 
1983 60 
Enrolments 
236,991 
322,254 
27~963 
41,702 
b 1,243b 
1,968 
3,500(722)c 
8,700(3245)c 
Average 
annual rate 
of increase 
(%) 
3.9 
5.1 
5.9 
7.3 
Age group 
in enrolment 
enrolled 
(%) 
55.7 
60.3 
12.3 
13.6 
1.0 
1.5 
1.0 
1.0 
~National High Schools only. 
Includes enrolments at Goroka Teachers' College and universities 
Rreliminary year. 
"University enrolments in brackets. 
Sources: National Planning Office (1984:41, 63 and 81); Brown (1971); 
Weeks and Guthrie (1984:45); Parry (1984:10). 
and secondary schools increased between 1978 and 1983 somewhat 
faster than total educational expenditure, and tertiary expenditure 
increased more slowly. But expenditure on universities increased by 
more than expenditure on education as a whole. The result is that the 
proportion of expenditure going to universities has increased from 17 
to 19 per cent. The economic significance of this can be seen by 
relating these expenditure figures back to the enrolment data of Table 
6.1. Universities accounted for 19 per cent of the education budget in 
1983, but only 0.9 per cent of to.ta! enrolments; or, to put this another 
way, the 3245 full-time students enrolled in universities in 1983 
accounted for expenditure of K25,277 ,000, an average of K7790 per 
student. By contrast, expenditure on the 365,924 students enrolled in 
primary and secondary school totalled K81,000, or K222 per student. 
The current institutional structure of Papua New Guinea's 
educational system is shown in Figure 6.1. Formal education starts at 
the age of seven with enrolment in primary school (called community 
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Table 6.2 Annual expenditures on education: Papua New Guinea, 
1978-83 
Primary Total 
and tertiary 
secondary including 
Year school University university Total 
Expenditure ('000 kina) 
1978 53,417 15,761 38,802 92,219 
1983 81,060 25,277 51,691 132,751 
Proportion of expenditure (%) 
1978 57.9 17.1 42.1 100.0 
1983 61.1 19.0 38.9 100.0 
Average annual rate 
of growth (%) 8.7 9.9 5.9 7.6 
Source: calculated from appropriations data in Parry (1984:34). 
school). · For those who complete six years of primary school, there 
are three possibilities for continued education. The first is lower 
secondary school (provincial high school), which lasts for a nominal 
four years, although internal assessment is used to 'force out' some 
students after the first two years (at the end of Grade 8). The 
second possibility after primary school is to join a Vocational Centre. 
There are nearly 100 such centres, offering basic trade courses at 
semi-skilled level. ' The third possibility is to join the workforce but 
also to enrol in the College of External Studies, which offers high 
school courses by correspondence, and which is also available to lower 
secondary pupils 'forced out' after Grade 8. 
After Grade 10 or its equivalent the options become varied. 
Upper secondary school (national high school) lasts for two years and 
can provide entrance to a degree or diploma course at university. An 
alternative route to university is to undertake a preliminary year at 
either the University of Papua New Guinea (UPNG) or the University 
of Technology (UOT). Primary teacher training and technical 
education are offered after the completion of Grade 10. Most 
technieal courses are known as Pre-Employment Technical Training, or 
P"ETT, with programs at technical colleges followed by formal 
apprenticeships. The 'Other post-secondary training courses' item in 
Figure 6.1 refers to more than fifty other institutions, most of them 
very small, offering a variety of training in vocational subjects. 
Training of high school teachers is provided either at the main Port 
Moresby campus of UPNG or at diploma level at Goroka Teachers' 
College. 
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Figure 6.1 Structure of the education system: Papua New Guinea. 
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The diversity of forms of education, together with considerable 
annual growth rates from a small base, can create an impression of a 
generously-sized education system. This is simply not the case. 
Despite some high rates of enrolment growth since 1975, the overriding 
feature of education in Papua New Guinea is the very small 
percentage of each age group which receives education. Figure 6.2, 
showing enrolments at each stage as proportions of the relevant age 
groups, brings out in graphic fashion the low progression rates between 
primary and lower secondary school and between lower and 'upper 
secondary school. Also apparent from Figure 6.2 are the low retention 
rates within each educational cycle. The role of 'force-out' after 
Grade 8 in lower secondary school is particularly noticeable, as is the 
high drop-out after each grade of primary school. We cannot calculate 
retention or drop-out rates from a single cross-section observation such 
as in Figure 6.2, but by relating Grade 6 enrolments in Figure 6.2 
(43,456) to Grade 1 enrolments six years earlier (64,053) we can 
calculate a retention rate of 68 per cent. The retention rate in lower 
secondary school (1984 Grade 10 compared to 1981 Grade 7) is only 67 
per cent. Retention between Grades 11 and 12 of upper secondary is 
good, but attrition in tertiary institutions is known to be high; a study 
of a cohort at the UPNG found that attrition rates were under 25 per 
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Figure 6.2 Education system pyramid: Papua New Guinea. 
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cent in arts and social science programs, but were consistently over 50 
per cent in, science programs (Tuarang 1984, quoted in National 
Planning Office 1984:90). 
Overall, in educational terms, Papua New Guinea is one of the 
poorest countries in the world because: 
fewer than one-third of the population aged 15 and over 
can read and write; 
86 per cent of the adult population have not received any 
formal schooling; 
of the 15 per cent of adults who have attended school, the 
overwhelming majority (80 per cent) have gone no further 
than primary education; and 
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Table 6.3 Employment and locallzatlon, by major occupational group: Papua New Guinea, 1982 
Agriculture, 
forestry, Production Total all 
Professional Administrative Clerical and fisheries transport occupational 
and technical and managerial related Sales workers Service workers and related and related groups 
Number PNG Number PNG Number PNG Number PNG Number PNG Number PNG Number PNG Number PNG 
employed citizens employed citizens employed citizens employed citizens employed citizens employed citizens employed citizens employed citizens 
(!t) m <i> (ii f';) <i> <i> <'> 
Primary production 232 33 1,000 49 793 94 185 99 788 100 37,193 100 7,309 98 47,500 98 
Mining and quarrying 581 67 61 26 349 82 32 59 131 99 3,274 88 4,429 84 
Manufacturing 394 60 76 30 1,870 91 468 98 672 100 191 JOO 13,329 98 17,700 94 
...... 
Public utllltles 233 62 83 55 589 96 137 100 1,469 97 2,511 93 
w Building and 
""1 construction 232 37 578 16 657 84 63 100 191 100 5 100 13,357 97 15,000 93 
Transport & storage 999 39 709 44 2,549 93 124 98 719 99 27 100 6,001 99 11,128 89 
Communication 507 61 26 50 1,983 98 154 100 19 100 1,487 97 4,176 93 
Finance & property 1,314 44 903 36 4,854 90 102 100 344 100 13 100 2,270 96 9,800 81 
Commerce 525 51 2,248 49 4,185 93 5,076 99 890 100 24 100 8,395 96 21,343 90 
Community and 
business services 1,485 84 139 59 496 89 105 99 412 97 233 100 1,234 99 4,104 91 
Amusement, hotels, 
etc. 375 89 438 54 910 90 261 98 3,830 98 43 91 1,101 97 6,958 94 
Education 13,567 89 195 70 981 96 26 89 436 99 219 98 785 94 16,209 90 
Health 6,368 93 22 59 711 97 2 100 255 98 24 92 554 99 7,936 94 
Central government 5,702 85 1,225 87 7,503 96 2 100 2,675 100 249 99 6,482 96 23,838 93 
Public authorities not 
elsewhere Included 32 81 6 83 336 96 4,170 98 14 100 4,558 99 
Total all sectors 32,546 83 8,326 50 28,766 93 6,444 98 15,804 99 38,241 100 67,061 97 197,190 93 
Source: Department of Finance and Planning (1986): 20. 
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only two-thirds of the relevant age-group are currently 
enrolled in primary school and only 13 per cent are in 
secondary school. 
All these figures compare very poorly not only with neighbouring 
countries in East Asia and the South Pacific, but also with the Indian 
sub-continent, and with most African countries. One consequence of 
this low level of skill attainment is that, in 1982, towards the end of 
the first decade of independence, the economy was still heavily 
dependent on expensive expatriate manpower to overcome shortages of 
indigenous skills. 
Recent figures for the percentages of Papua New Guinean 
citizens in various categories of employment are shown in Table 6.3, 
cross-classified by occupation and industrial sector. The figures show 
that, in 1982, 50 per cent of administrative and managerial jobs, 17 
per cent of professional and technical jobs, and 7 per cent of jobs 
requiring no more than clerical skills, were held by expatriates. The 
figure for clerical jobs understates the situation, since expatriates tend 
to fill the senior positions as clerical supervisors or office managers, 
while Papua New Guinean citizens occupy the lower-level posts. In 
sectors such as finance and commerce the low rate of localization is 
due primarily to a shortage of accountants. Localization is also low in 
primary production, partly because of large numbers of expatriate 
accountants but also because of a shortage of local engineers. 
In one educational statistic, Papua New Guinea ranks highly: it 
spends 4.5 per cent of its GNP on education, more than in virtually all 
other Asian and South Pacific countries. Since those other . countries 
enjoy higher enrolment ratios, the implication is that education in 
Papua New Guinea is more costly than in other countries, and may 
therefore be giving less value for money in removing skill shortages. 
We tum to these questions in the following section. 
The costs of education 
The economic costs of education have become well understood 
from theoretical and empirical work on human capital in recent years. 
Table 6.4 shows the categories of cost according to their classification 
as social (the real resource costs to the economy) or private (those 
borne by students themselves). In this section we are concerned with 
the estimation of direct costs at each level of education, leaving the 
indirect costs of earnings forgone to be taken up in the analysis in the 
following section. 
Cost analysis is made difficult in Papua New Guinea by the 
complexity of funding arrangements and their incomplete documentation. 
At primary and secondary level, schooling is funded through a 
combination of the national budget, provincial grants-in-aid from the 
national budget, provincial revenues, school fees, contributions from 
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Table 6.4 Classification of education costs 
Direct costs 
Indirect costs 
Social costs 
Recurrent costs of 
teachers' salaries, 
administrative salaries, 
consumable materials, 
student assistance, 
costs of the use of 
buildings, furniture 
and equipment (i.e. 
imputed rent or 
amortized capital costs) 
Output forgone (as 
approximated by 
earnings forgone) 
Private costs 
Fees (net of 
scholarships 
or other 
assistance) 
Books 
Extra travel 
Uniforms, 
materials 
Earnings forgone 
churches, and community contributions in cash or kind. Virtually 
nothing is known about the value of these church and community 
contributions. 
Current expenditures in 1983 by the national and provincial 
governments have been analysed and attributed to each level of 
education, although without separate identification of capital 
expenditures, for the education sector study of the Medium Term 
Development Strategy. They are shown in Table 6.5 as expenditures 
per pupil, with the 1976 expenditures shown for comparison. The 
magnitude of expenditure per pupil in upper secondary schools and 
universities is immediately apparent. 
Some of these figures can be compared with estimates from 
other sources. The Community School Data Profile (Department of 
Education 1986:21) estimated primary school current costs per pupil at 
Kl80 in 1985. The Report of the Study on the Universalization of 
Primary Education (Department of Education 1983:76) estimated the 
same figure as Kl60 in 1983. The 1984 World Bank study of secondary 
education in Papua New Guinea (World Bank 1984), known as 
'Education III' among educational administrators, estimated the 
recurrent cost per student place of provincial high schools to be 
US$550 (K458) and that of upper secondary schools to be $2000 
(K1666), although those estimates appear to be only approximate. 
The higher education sector contains, apart from primary 
teachers' colleges and universities, a wide range of institutions. In 
1984 there were some fifty 'other' institutions of higher education, 
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Table 6.5 Current expenditure by level of education: Papua New 
Guinea, 1976-83 
Current expenditure Annual rate 
per pupil of change 
Level of 1976 1983 1976-83 
education (kina) (kina) (%) 
Primary 90 154 8.0 
Provincial high 
school 318 357 1.7 
Upper secondary 1047 2005 9.7 
Secondary vocational 299 728 13.6 
Primary teachers' 
1417a college 1181 2.6 
University 4615 7790 7.8 
aBased on equivalent full-time students. 
Sources: Review Committee (1979:124); National Planning Office 
(1984:139). 
coming under the responsibility of nineteen different ministries or 
private agencies. The full costs of non-university higher education are 
understated relative to universities because the non-university 
institutions have much of their administrative cost carried within the 
central budget of the parent ministries. In recent years the 
Commission for Higher Education has made good progress both in 
unravelling the funding arrangements and in calculating equivalent full-
time (EFT) enrolments so that the wide variety of long- and short-
term courses can be compared. Table 6.6 shows the Commission's 
figures for expenditures per EFT enrolment in most of Papua New 
Guinea's institutions of higher education in 1984. 
As mentioned above, capital expenditures are not identified 
separately in expenditure statistics. Some estimate is necessary of the 
amount of capital, in the form of buildings, furniture and equipment, 
which is 'used up' each year by students at each level of education. 
Our procedure has been to estimate the current replacement cost of 
buildings and equipment per student place, and amortize it over its 
eJ{pected lifetime. A starting point is provided by a recent World 
Bank estimate of the mean cost per student place of new buildings, 
furniture and equipment at a provincial high school, and of pupil 
boarding facilities and staff housing (World Bank 1984:58). Estimates 
of similar capital costs at other educational levels were constructed 
using average relativities established for a group of Asian developing 
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Table 6.6 Expenditures per EFT enrolment In higher education: Papua New Guinea, 1984 
Institution 
University of Pagua New Guinea 
Port Moresby 
Goroka 
Total UPNG 
University of Technology 
Secretarial and technical 
colleges 
Community teachers' colleges 
Nursing and paramedical 
Agriculture, foresfjJ'Y and 
fishing education 
Administrative College 
Civil Aviation Training College 
Legal/coH"ectlve services 
training 
Maritime College 
National Arts School 
Defence Academy 
Bomana Police College 
Total 
Expenditure 
appropriation 
(K'OOO) 
13,069 
2,651 
15,420 
10,635 
9,189 
2,961 
4,950 
2,849 
1,875 
864 
526 
476 
457 
395 
2,885 
53,482 
Equivalent 
full-time 
(EFT) 
enrolments 
1,938 
450 
2,388 
974 
2,156 
1,781 
761 
502 
411 
24 
57 
82 
64 
108 
9,308 
Expenditure 
per EFT 
enrolment 
(K) 
6,744 
5,224 
6,457 
10,919 
4,262' 
1,663 
6,505 
5,675 
4,562 
36,000 
9,228 
5,805 
7,141 
3,657 
5,436d 
Number of 
institutions 
9 
9 
18 
7 
2 
53 
aUPNG has two campuses In Port Moresby. Separate figures are not available for 1984, but In 1983 the main 
Walganl campus had an appropriation of Kl0,275,700 for 1286 EFT students. The Taurama campus had an 
appropriation of Kl,908,500 for 175 EFT students, giving a unit cost of Kl0,906. 
bincludes the Forestry College, Timber Industry Training Centre, National Fisheries College, and four agricultural 
colleges. 
clncludes the Legal Training Institute and the Corrective Institutions Service Staff Training College. 
dCalculated after excluding the appropriation for Bomana Police College. 
Source: Commission for Higher Education (1984b Fig. 5). 
countries (Psacharopoulos 1980: Table C9), and direct evidence of some 
of the relativities and actual costs in Papua New Guinea. The 
calculation of amortized capital value assumes that educational 
facilities last for twenty-five . years and that 10 per cent is the 
appropriate rate of discount. The results for 1984 are shown in 
Table 6.7. Naturally, estimates formulated in this way cannot be 
regarded as more than approximate. In subsequent calculations, these 
estimated annual capital costs are treated as additional to the current 
expenditures described above, and not as a component of them. One 
reason is that the national and provincial governments are spared much 
of the cost of school buildings by the contributions which local 
communities make directly to the building of schools, and are spared 
part of the capital costs in higher education by external assistance. 
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Some element of double-counting of costs may result, but it should be 
remembered that in any case capital costs are not large by comparison 
with the recurrent costs of education. 
Table 6.7 Estimated education sector capital costs: Papua New Guinea, 
1984 (kina) 
Educational level 
Primary 
Provincial high 
Upper secondary 
Secondary vocational 
University arts 
University technical 
Capital cost 
per place 
280 
3,215 
5,297 
6,271 
8,878 
18,777 
Amortized annual 
capital cost 
31 
354 
584 
691 
978 
2,069 
Sources: World Bank (1980:36) and (1984:51, 58); National Public 
Expenditure Plan 1984: Part II, 6; Psacharopoulos (1980:90, Table C9). 
As for the private costs of education in Papua New Guinea, only 
some elements are clearly identified - the fees charged at primary 
schools and provincial high schools, the national scholarship scheme 
applying to citizens undertaking full-time tertiary study, and assistance 
to public servants in tertiary studies. Other elements of private costs, 
such as books, uniforms, and any travel or boarding costs that are 
attributable to the process of education rather than normal living 
expenses, are not known. Here it is assumed that only travel costs 
are significant, although their average amount can only be guessed at. 
The facts and estimates are put together in Table 6.8, which shows 
average private costs both in gross terms and net of scholarship 
payments - which means, for students at teachers' colleges and in 
higher education, net direct costs which are substantial negative 
figures. 
The calculations in this section are brought together in Table 
6.9, which compares direct social costs and direct private costs per 
student per year, as estimated for 1984. These figures represent the 
first such systematic compilation for Papua New Guinea's education 
system. Since many of the cost estimates have had to be built on 
shaky foundations, we need to be careful in the conclusions we draw 
from Table 6.9. The least reliable of our data are those for capital 
costs, but most of the totals shown in the table are relatively 
insensitive to errors in those estimates. In no instance do annual 
capital costs account for more than half the total of social direct 
costs, and for most levels of education the proportion is much lower. 
Even with allowance for a substantial margin of error, the estimates 
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Table 6.8 Estimated net private direct costs of education per student 
per year: Papua New Guinea, _1984 (kina per student) 
Average Average 
private Average net private 
direct costa scholarship direct cost 
Primary 8.5 8.5 
Provincial high 157.0 157.0 
Upper secondary 50.0 50.0 
Secondary 
vocational 50.0 50.0 
Community 
teachers 
colleges 448.0b (448.0) 
Higher education 200.0 648.0 (448.0) 
~Travel for primary and secondary education, fees for university. 
K448 for non-university higher education where fees are not paid. 
Source: Calculated from data in Department of Education 1983:97; 
World Bank 1984:3; Commission for Higher Education 1984a:8. 
show that education in Papua New Guinea is unusually expensive at all 
levels of the system. When social costs are compared at current 
exchange rates, very few other developing countries have higher costs, 
at any level of education. When .adjustment is made for national 
income, so that the comparison is of educational costs in relation to 
each country's real resources, Papua New Guinea has the highest 
education costs of any Asian country at all levels of education. 
Is education economically worthwhile? 
In any country, education is undertaken for a diverse range of 
economic, social, cultural and political reasons. This chapter deals 
with the benefits and effectiveness of education from an economic 
perspective alone. Certainly there are other aspirations which justify 
the commitment to education, but tfiey are poorly served if the 
country's education system fails the test of being a productive use of 
scarce resources. 
Returns to educational investment can be calculated in almost 
the same way as returns to physical capital, by comparing the costs -
a stream of earnings forgone during the period of education, together 
with the direct costs of the education - with the benefits in the form 
of an enlargement of the stream of subsequent earnings. The 
difference between the two earnings streams can be taken as a 
measure of the net payoff from proceeding to the next higher level of 
education. The task is then to compare the net payoff with the direct 
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Table 6.9 Direct social and private costs of education per student 
per year: Papua New Guinea, 1984 (kina per student) 
Educational level 
Primary 
capital 
Recurrent 
Fees and associated costs 
Total 
Provincial high school 
capital 
Recurrent 
Fees, etc. 
Total 
Upper secondary school 
Recurrent 
Fees, etc. 
Total 
Secondary vocational 
capital 
Recurrent 
Fees, etc. 
Total 
Primary teachers' colleges 
capital 
Recurrent 
Fees, etc. 
Total 
University (arts) 
capital 
Recurrent 
Fees, etc. 
Total 
University (science and technology) 
capital 
Recurrent 
Fees, etc. 
Total 
Other higher education 
capital 
Recurrent 
Fees. etc. 
Total 
Social 
31 
167'1 
198 
354a 
388 
742 
584 
2,179a 
2,763 
69la 
791 
1,482 
2,518 
978 
6,457c 
7,435 
2,069d 
10,919 
12,988 
917 
4,613e 
5,530 
aAdjusted from the 1983 costs shown in Table 6.5. 
bAssumed to be same as university (arts). 
Private 
8.5 
8.5 
157 
157 
50 
50 
50 
50 
(448) 
(448) 
(448) 
(448) 
(448) 
(448) 
(448) 
(448) 
cEquated with figure for University of Papua New Guinea in Table 6.6. 
dEquated with figure for University of Technology as in Table 6.6. 
ecalculated as average of non-university institutions in Table 6.6. 
Sources As in Tables 6.5, 6. 7 and 6.9. 
144 
costs invested in education to see whether the return on that 
investment is satisfactory. Since costs and benefits are incurred over 
time, both have to be discounted to present values in order to be 
compared. The rate of return is that discount rate which equates the 
present value of the stream of benefits to the present value of costs. 
Rates of return can be calculated from both a social and a private 
perspective. 
Measurement depends on having data for earnings differentials in 
terms both of educational attainment and Of work experience (so that 
they can be standardized for the latter), and on being able to assume 
that labour markets function sufficiently well for those earnings 
differentials to be an accurate reflection of output differentials. In 
this way results can be taken to indicate the costs and benefits of 
investment in education to the economy as well as to the persons 
educated. 
The relevant data, from a survey of earnings1 in Papua New 
Guinea in 1979 (National Planning Office 1981: Table 1.9), are shown 
in Table 6.10, and in graph form in Figure 6.3. Substantial differences 
in annual earnings are associated with every additiona.l year of 
schooling, and with university qualifications, although the small number 
of Papua New Guinean graduates aged over forty limits the reliability 
of observations of their earnings up to retirement age, so that earnings 
differentials for them have had to be inferred by extrapolation. 
Rates of return have been calculated after adjusting the 
estimates of recurrent costs in 1976 from Table 6.5 and the estimates 
of capital costs in 1984 from Table 6. 7 to 1979 prices. They are 
shown in Table 6.11 as the returns associated with each successive 
step in educational level, and with the major steps of primary, 
secondary and university education. 
Rates of return have been calculated after adjusting the 
estimates of recurrent costs in 1976 from '.fable 6.5 and the ·estimates 
of capital costs in 1984 from Table 6.7 to 1979 prices. They are 
shown in Table 6.11 as the returns associated with each successive 
step in educational level, and with the major steps of primary, 
secondary and university education. 
Three major conclusions can, be drawn from these estimated rates 
of return. The first is that investment at the post-Grade 10 levels of 
education in Papua New Guinea is uneconomic from a social point of 
view. The social return from secondary education as a whole (11.3 
per cent) barely exceeds the 10 per cent which is 'crudely but 
frequently used as a yardstick of the opportunity cost 'Of capital. The 
returns from the national high or senior secondary schools (9.5 per 
l 
Note that althoVgh earnings data for 1982 are avnilnhlc. they do not 'l'Crmit standardization for age or experience: 
they have been wed by U1e 1111U1or in 11 slmpltricd estimation of rates of return, which supports Ute conclusions shown 
here. 
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Figure 6.3 Education and earnings in Papua New Guinea: 1979 (for 
Papua New Guinea citizens only) 
Average weekly earnings 
Kina 
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cent) are probably less than the opportunity cost of capital. The 
social return from investment in university education (less than 1 per 
cent) is nugatory and represents the lowest figure that has ever been 
reported for any country's university system. 
It needs to be stressed that some uncertainty surrounds the true 
level of the return to higher education in Papua New Guinea. The 
difficulty arises from the fact that tertiary education is such a recent 
phenomenon in Papua New Guinea. As noted earlier, we had no 
observations for university graduates older than 40-44 years. For 
purposes of the rate of return calculations we extrapolated the 
earnings differential at this age up to the end of working life. This 
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Table 6.10 Average weekly earnings by education and age-group:a Papua New Guinea 1979 (kina per week) 
Level of education possessed 
Primary not Grade Grade Grade Grade Grade Grade Grade Honours or 
Age group None completed 6 7 8 9 10 11 12 University post-graduate 
Less than 
15 years 15 19 
15-19 14 19 23 27 29 29 36 35 41 
20-24 17 23 29 37 38 41 51 50 56 83 75 
25-29 19 25 33 45 52 58 62 67 79 99 97 
30-34 20 29 36 49 61 69 71 89 103 116 145 
35-39 21 30 37 50 63 72 79 93 96 128 138 
40-44 21 30 36 49 60 71 74 106 109 130 
...... 45-49 22 33 40 43 62 66 71 140 110 ~ 
-..J 50-54 21 39 37 54 69 60 
55-59 20 37 38 63 ' .. 
60-64 25 40 42 
65+ 
Note: •• = no observations or not statistically significant. 
aFor PNG citizens only. 
Source: National Planning Office (1981: Table 1.9). 
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Table 6.11 Estimated rates of return to investment in education: 
Papua New Guinea, 1979 (per cent) 
Level of Social Private 
educational investment return return 
Primary /illiterate 19.9 29.4 
Grade 8 ('force-out' )/primary 15.2 19.2 
Completed provincial high/Grade 8 13.3 17.5 
Provincial high/primary 13.9 17.6 
Upper secondary /provincial high 9.5 16.1 
University /upper secondary <1 11.4 
Primary /illiterate 19.9 29.4 
Secondary /primary 11.3 15.7 
University /secondary <l 11.4 
Sources: As in Tables 6.5, 6.7, 6.8 and 6.10. 
almost certainly results in an underestimate of the social return 
because the evidence from around the world is that the net earnings 
advantage from higher education continues to increase until retirement. 
However, any plausible adjustment still leaves our basic conclusion 
unaffected. For example, even if we make the generous assumption 
that the true earnings differential in favour of graduates is twice our 
extrapolated figure, this still raises the social rate of return to no 
more than 2.2 per cent - and including non-cash benefits of housing or 
car will add no more than a further percentage point or two. In any 
event, not all the adjustments have the effect of raising the social 
return. Wastage and repetition are important features of university 
education in Papua New Guinea, and any allowance for the extra costs 
incurred from these will reduce the rate of return. The balance of 
evidence suggests that our calculated figure of less than 1 per cent is 
probably too low, but that the true figure is still well under 5 per 
cent. 
The second conclusion is that, even at primary and lower 
secondary levels, the social rates of return are low by comparison with 
other countries. Table 6.12 shows the estimates for Papua New 
Guinea in comparison with recently compiled averages for developing 
countries. The broad pattern indicated by these figures is that 
primary school offers the highest returns, followed by secondary school, 
and then tertiary education. Papua New Guinea conforms to this 
pattern, but its rates of social return from primary and secondary 
education are markedly lower than the averages for the other 
countries. In the case of primary school the comparison may even be 
understated, because for Papua New Guinea a conservative estimate of 
earnings forgone during primary education in calculating the rate of 
return was used. In addition the Papua New Guinea figure could be 
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compared with those other countries where the primary enrolment- ratio 
is below average, and where rates of return are particularly high, for 
example 42 per cent in Botswana, 41 per cent in Liberia, 51 per cent 
in Morocco, 66 per cent in Uganda, and 41 per cent in Peru, compared 
with less than 20 per cent irr Papua New Guinea. 
Table 6.12 Social rates of return to education: Papua New Guinea 
and other countries (per cent) 
Social return 
Country /region Primary Secondary Higher 
Papua New Guinea 19 11 <1 
Africa 26 17 13 
Asia 27 15 13 
Latin America 26 18 16 
Sources: Psacharopoulos (1985: Table 1) and Table 6.11 above. 
The third major conclusion is that private rates of return are 
high at all levels of Papua New Guinea education. Table 6.11 
demonstrates that it will pay a suitably-qualified student to continue 
investing in education right tltrough the system. Moreover, the private 
return to university education is probably underestimated in Table 6.11 
for the same reasons as discussed above in relation to the soCial 
return. The true private return to tertiary graduates is probably 
closer to 15 per cent than the 11.4 per cent which was calculated in 
Table 6.11 from the limited data available. 
Diagnosis 
The economic returns to investment in human capital in Papua 
New Guinea are low, not because of a lack of demand for skills, but 
because the education system is internally inefficient: its output, from 
primary education onwards, is both expensive and of poor quality. This 
section offers some explanation as to how the high costs of education 
are incurred, before assessing whether quality is declining. 
At primary level, costs are high ·because pupil/teacher ratios are 
very low, averaging 28:1 (National Planning Office 1984:43), compared 
with a mean ratio for most of the world's developing countries of 36:1 
(World Bank 1984:32-3), and because primary teaCher salaries are 
relatively high, like those of other educated nationals employed by the 
government. At provincial high schools (Grades 7-10), costs are high 
because, again, national teachers are relatively well paid, substantial 
numbers of teachers are expatriates (22 per cent in 1983), with an 
average salary 3.2 times that of a national teacher (World Bank 
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1984:5) and 75 per cent of pupils are boarders, not only raising 
recurrent 9osts but more than ~oubling c~pital costs. 
At national high schools ,(Grades 11-12), costs are high because 
pupil/teacher ratios are low compared with provincial high schools, 
averaging only 17:1 in 1983, more than 90 per cent of teachers are 
expatriates, all pupils are boarders and 10 per cent of education at 
the Grade 12 level is provided through the preliminary year at the two 
universities (UPNG and UOT), at a cost per student 'estimated to be 
169 per cent higher than in national high school (see Table 6.9). 
In higher education, the reasons for high costs are, first, all 
university students are boarders; second, more than 90 per cent of 
staff at UPNG and 80 ·per cent at the UOT are expatriates; third, 
there is excess capacity in both universities, due to shortfalls in 
qualified applicants - UPNG is under-enrolled by some 30 per cent 
(World Bank 1984:4) and UOT by some 10 per cent (National -Planning 
Office 1984:89); fourth, both universities, despite being extremely small 
- UPNG has around 200 graduates per year and UOT around 150 -
offer twenty-five different degree programs; and finally; the non-
university tertiary institutions are unduly fragmented, with an average 
enrolment of only 120 students per institution. The international 
experience is that a small tertiary system, as indicated by a low 
tertiary enrolment ratio, implies high costs because economies of scale 
cannot be obtained. Even with allowance for that, however, the real 
costs of tertiary education in Papua New Guinea are unusually high as 
the result of the policy of boarding, the reliance on expatriate 
teachers, and above all the fragmentation into sixty different 
institutions and a plethora of different programs. 
There are grounds for believing that the quality of htµnan capital 
is also a problem in Papua New Guinea, that is that standards of 
academic achievement are low and have been falling in recent years. 
The empirical evidence for this proposition comes from several sources, 
including: 
achievement scores recorded in tests conducted in 1977 in 
Grade 6 of primary schools in nineteen locations (World 
Bank 1980:10); 
similar tests of Grade 6 pupils in twelve schools in New 
Ireland province between 1977 and 1981 (Apelis 1984); 
standardized achievement tests of Grade 10 pupils in 
provincial high schools between 1968 and 1977 (World Bank 
1980:12); and 
the trend of overall scores in the examinations in those 
schools since 1978 (World Bank 1984:7). 
To this can be added the impressionistic but powerful evidence 
of teachers' qwn opinions, and of the effort which has to be spent on 
remedial education in the provincial high schools. 
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There is no strong evidence to suggest that academic standards 
in the highly selective national high schools or universities are 
unsatisfactory. It needs to be borne in mind, however, that many 
students enter the higher education sector (and even the universities) 
with no more than Grade 10 education, and this in itself represents a 
limitation on the quality of what can be achieved there. 
Poor quality in the educational process has the effect of 
lowering the social returns from education, even if that effect is not 
so obvious and readily calculable as is the high levels of costs. In 
particular, if graduates at primary and lower secondary level are of a 
declining standard, employers can be expected progressively to raise 
their educational requirements so as to maintain productivity, in a 
process implying reduced social rates of return at the lower 
educational levels. 
Educational strategy and policies 
The order of priority for educational investments in Papua New 
Guinea should be determined according to the order of the rates of 
social return at the different educational levels. Taken together with 
what has been offe;red as diagnosis in the preceding section, this leads 
to a set of guidelines for major policy directions. There should be: a 
policy for cost reduction and control at all levels of education, but 
especially in the tertiary sect9r; a policy for quality improvement, 
particularly in primary and provincial high schools; a policy for 
expanded enrolment at primary and secondary levels, so as to overcome 
shortages in due course of higher-level manpower; and a policy for 
providing appropriate signals and incentives to students, especially at 
tertiary level, by requiring students to shoulder a larger part of the 
costs of their tuition and boarding. 
The main practical recommendations which follow from these 
guidelines, as the means of achieving the twin objectives of reduced 
costs and improved quality, are as follows: 
(i) Increasing the pupil/teacher ratios in primary schools, 
national high schools, and throughout the tertiary sector, to 
bring them into line with worldwide averages. 
(ii) A greatly improved provision of textbooks, materials, library 
facilities, and all instructional materials in primary and 
provincial high schools. 
(iii) A systematic policy for replacing expatriate with national 
teachers in provincial and national high schools. 
(iv) Upgrading the training of national teachers at all levels of 
primary and secondpry school. Quality in primary schools 
will improve, and the rate of drop-out diminish, when 
primary teachers are better trained in methods of 
curriculum development, in techniques of teaching multi-
grade and multi-age classes, in student evaluation, in 
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techniques of remedial teaching, and in language 
communication skills (World Bank 1980:145). 
( v) The extension of primary and provincial high schools to 
those areas currently ill-served. 
(vi) The urgent termination of the university preliminary year, 
through some expansion of school Grades 11 and 12 . 
(vii) A reassessment of the policy of boarding 75 per cent of 
provincial high school pupils and 100 per cent of national 
high school pupils. Cost-effectiveness studies might favour 
the building of more (but cheaper) teaching-only schools, 
providing better access for day pupils. 
(viii) 
(ix) 
(x) 
(xi) 
A willingness to experiment with an integrated secondary 
system which combines provincial high schools and national 
high schools in appropriate locations, and thereby gains 
economies in the provision of libraries, staff, boarding 
facilities and equipment. 
Raising of fees at provincial high schools, and introduction 
of fees at national high schools, so that students bear a 
substantial portion of the costs of tuition and boarding. 
At the tertiary level, a rationalization of existing 
institutions, including nursing colleges and other health 
training institutions. 
The withdrawal of all public funding to very small tertiary 
institutions which have no chance of becoming viable in the 
foreseeable future, or which have inadequate standards, or 
where the specialized training can be provided more 
cheaply and with better quality through attendance at an 
appropriate institution overseas, for instance in Australia 
with the cost met from Australian tied aid. 
(xii) The rationalization of degree programs within each of the 
universities, reducing them to a small core of mainstream 
commerce and technology disciplines, with less overlap 
between UPNG and UOT. 
(xiii) The introduction of new cost-reducing structures at the 
two universities (suggested in Brogan 1986). A four-term, 
fifty-two week academic year could be used to reduce 
training time, provide more intensive instruction, increase 
throughput, or cater for cheaper part-time students. 
Expensive expatriate staff can be hired not as conventional 
academics with a research orientation, but on the basis of 
full-time teaching for six or nine months of the year with 
the other months working in the public or private sectors, 
and with costs shared accordingly. 
(xiv) A greater reliance on tertiary institutions in Australia or 
other countries in the Asian region for the provision of the 
more expensive or specialized skills, or to complete a 
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professional training begun in Papua New Guinea in a two-
or three-year 'core' course as suggested in (xii) above. 
(xv) The introduction of fees at tertiary level, so that students 
shoulder a large portion of their tuition and boarding costs. 
The current Papua New Guinean policy of restricting enrolment 
at primary and secondary levels has had a number of motives -
awareness of the problem of low educational quality, a concern that 
socially disruptive unemployment would follow if lower-level education 
were expanded too fast, and pressure for higher education from heavily 
subsidized students. The argument that education does not of itself 
create employment runs like a refrain through recent policy 
pronouncements. There is also an assumption found in the forecasts.~of 
the 1980 and 1986 National Manpower Assessments that the educational 
requirements of occupations will remain constant up to 1990 anQ. 
beyond. 
However, in Papua New Guinea's circumstances that restrictive 
policy is over-cautious. Its consequence is in fact to maintain the low 
skill level of the labour force and to deny the economy the productive 
benefits of better education. The entire international experience is 
that educational expansion contributes to economic development by the 
diffusion throughout the occupational structure of better educated 
workers - and this process itself aids employment creation through 
raising labour productivity, through cost savings, through widening the 
range of techniques which can· be adopted, and through the greater 
capacity of the labour force for entrepreneurship and initiative. 
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Chapter 7 
Education and training issues and the labour market 
in the Solomon Islands 
J.C. McMaster 
In terms of both enrolment ratios and educational quality 
achievement levels, the Solomon Islands education sector is less 
developed than most other South Pacific countries. Most Solomon 
Islanders regard education as a key to gaining wage employment in the 
formal sector. The demand for secondary education well exceeds the 
limited places available as the private rate of return to those who 
gain wage employment is high. The social demand for education is 
placing considerable financial pressures on the government and the very 
high rate of population growth of 3.4 per cent has placed the goal of 
universal primary education beyond the financial capacity of the 
economy. 
The Solomon Islands Government has given strong emphasis to 
human resource development in its current National Development Plan 
for 1985-1989 to provide the manpower requirements of its natural-
resource-based development strategy and to meet basic human needs. 
The World Bank is playing a key role in strengthening the education 
sector through assistance in expansion of lower secondary education in 
educationally disadvantaged rural areas, the development of a pre-
service teacher training program for secondary teachers, and through 
improving the educational planning and management capacity of the 
responsible ministry. This project is being jointly undertaken by the 
Solomon Islands Government and ADAB with substantial aid assistance 
from the latter. 
This chapter reviews the main policy issues in primary, secondary 
and tertiary education in the Solomon Islands and examines the 
relationship between the projected future supply of school graduates 
seeking employment in the formal labour market and the likely number 
of job vacancies generated by growth in the demand for labour. The 
training needs of the informal sector are also discussed. Future 
developments in the education sector are reviewed and priority areas 
for foreign aid are identified. 
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Structure of the education sector 
The educational system in the Solomon Islands comprises six 
years of primary (Grades 1-6), three years of lower secondary (Forms 
1-3), two years of upper secondary (Forms 4 and 5) and one year of 
pre-university education (Form 6). 
In 198'4 there were 423 primary schools with a total enrolment 
of 27,522 pupils and 1536 teachers. Most of the administrative 
responsibility for primary schools has now been decentralized to the 
provincial governments, but the central government is still responsible 
for education planning and policy and provides grants to the provinces, 
as well as paying the teachers' salaries. 
Secondary education is provided in two types of schools, National 
Secondary Schools (NSS) which provide an academically-oriented 
education leading to the Solomon Islands School Certificate at the end 
of Form 5, and Provincial Secondary Schools (PSS) which offer a 
three-year vocationally-oriented practical course leading to School 
Leaving Certificate at the end of form 3. There are currently twenty 
secondary schools (twelve PSS and eight NSS) with an enrolment of 
about 5200 pupils and about 270 teachers. 
Post-secondary education is provided by the Solomon Islands 
College of Higher Education (SICHE) and the Solomon Islands USP 
Centre. SICHE was formally established in 1983, incorporating the 
former Honiara Technical Institute, the Teachers College, Nursing 
School and other training centres into a single institution which 
provides a range of certificate and diploma courses for about 1000 
students. The subject areas covered comprise industrial and building 
trades, education and cultural studies, finance and administration, 
agriculture, fishing and forestry, marine studies and nursing and 
paramedical studies. The University of the South Pacific has an 
extension studies centre in Honiara which provides part-time courses 
for about 250 students in a range of preliminary, foundation, vocational 
and· degree courses of study. Also, with aid donor assistance, the 
government provides scholarships for about 300 students to undertake 
post-secondary study overseas, mainly at the regional institutions, 
particularly the University of the South Pacific and the University of 
Papua New Guinea, as well as at tertiary institutions in Australia, New 
Zealand and the United Kingdom. 
Primary education 
The Solomon Islands does not currently have the financial 
capacity to offer universal primary education. A high proportion of 
children entering primary school drop out before completing the six 
years, with particularly high drop-out rates in the first and fifth years. 
For example, in 1983, 29 per cent of students left school in grade 1 
and 13 per cent dropped out in Grade 5. Only 46 per cent completed 
the six years of primary schooling. At the end of the sixth year of 
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primary school students are required to sit a national assessment test, 
called the Hicks test, for selection into secondary schools. Of the 
3735 pupils who sat the test in 1984 only 42 per cent were admitted 
into secondary schools. 
The objectives of the government's primary education 
development project are to increase primary school enrolments, upgrade 
the quality of education, improve education management and to expand 
pre-service teacher training. With World Bank assistance a total of 
300 new classrooms have been recently ,.constructed as well as 100 
head-teachers' hou~es. Three Provincial Resource Centres have been 
constructed at Honiara, Auki and Gizo. Twenty-five master teachers 
have been trained in the area of classroom organization and 
educational materials development and these teachers are presently 
being used to train up to fifty untrained teachers per year. Also, 
twenty-one teachers are being trained in education administration. 
There are three major issues confronting the development of 
primary education policy in the Solomon Islands. The first is the 
recognition of universal primary education as a basic human need. The 
economic benefits of primary education, and the rates of return in 
investment at this level of education in developing countries, are well 
known. Yet in the Solomon Islands the primary school enrolment ratio 
(total enrolment as a percentage of the school-age population) is 
estimated to be only about 64 per cent for children in the primary age 
range of 7 to 14 years. Universal primary education is thus a long 
way from being achieved. It could be suggested that the further 
expansion of primary education may have a higher social rate of return 
than the planned expansion of secondary education through the 
provision of new provincial secondary schools. 
The second issue in primary education development in the 
Solomon Islands is the low morale and status of primary teachers and 
the poor learning environment. Primary teachers' salaries have been 
up to SI$1000 lower than equivalent administrative grades in the public 
service. Teachers are also poorly paid in comparison to employees in 
the private sector. Schools are poorly equipped with teaching aids, 
learning materials and consumables, making conditions difficult for 
teachers. These factors have led to dissatisfaction and high 
resignation rates. The threat of a teachers' strike prompted the 
government to agree to increase teachers' salaries to bring them into 
parity with other public service salaries. 
The third issue concerns the level of training of primary 
teachers. In 1986 the number of untrained primary teachers was 484 
or 27 per cent of primary teachers, with a further 202 being classified 
as partly-trained, having undertaken three years of secondary 
education. Together, the untrained and partly-trained teachers thus 
aceount for 38 per cent of primary teachers, substantially prejudicing 
the quality of primary education. The number of untrained teachers 
has shown no sign of reduction in the 1980s. Because of the severe 
financial difficulties facing the government at the present time, it may 
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not be financially feasible to eliminate untrained teachers from the 
system, given the significant salary cost increase which would result. 
Secondary education 
Secondary education in the Solomon Islands was first introduced 
with the opening of the King George VI School in Honiara in 1956. It 
accepted students from all provinces and offered a four-year course. 
Following the 1973 report of the Education Policy Review Committee 
entitled Education for What?, the government introduced an alternative 
system of lower secondary education through the establishment of a 
network of provincial secondary schools, in order to widen educational 
opportunities, to decentralize the location of secondary schools away 
from Honiara and to devolve responsibility for lower secondary 
education to the provinces. The present structure of secondary 
education in the Solomon Islands thus involves a dual system of NSS 
and PSS, as noted above. 
There are currently eight NSS ·in the Solomon Islands following a 
basically 'academic' curriculum with strong emphasis on English, 
mathematics, science and social studies as core subjects. Two of the 
NSS are controlled by the central government while the other six are 
controlled and partly staffed by church missions. The church schools 
were started in the 1950s and 1960s and over time government 
participation and funding has gradually increased. The government 
pays recurrent grants direct to ·these schools but churches still retain 
a large degree of control through boards of governors. These schoc;>ls 
are generally run in a cost-efficient manner and have a strong 
tradition of self-help. All have farms where students produce a 
proportion of their food requirements, and students participate daily in 
the cleaning of the school, maintenance of the grounds and. buildings 
and the preparation of their meals. Few ancillary staff are employed. 
The proportion of Solomon Island teachers on the staff of these 
schools has increased rapidly over recent years but still up to a third 
of the teachers are expatriates recruited through the churches, through 
British or Australian aid and from voluntary organizations. 
The NSS prepare students in 'form 5 for the Solomon Islands 
School Certificate examination. Very few students go on to form 6. 
King George VI is the only NSS with a fully recognized form 6 and its 
intake is drawn from all the other seven NSS. Betikama NSS has a 
private form 6 but it is not recognized for government scholarships 
overseas. 
There are currently twelve PSS . with a maximum enrolment 
capacity of about 2800 pupils. However, the World Bank Secondary 
Education Project currently underway involves the construction and 
equipping of three new PSS in three educationally disadvantaged 
prq_vinces. These new rural secondary schools will provide about 1220 
student places. The PSS aim to provide students with 
practical/vocational skills which will be useful to those who return to 
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village life. They provide a three-year course based on agriculture, 
industrial arts subjects including mechanics and woodwork, home 
economics, business studies and a background of English, mathematics, 
social studies and Christian education. It is also proposed to offer 
basic science shortly. They are all boarding schools, and operate on 
the principle of SE;!lf-reliance, keeping recurrent costs down by 
depending on students to clean and maintain the grounds and buildings, 
to grow much of their own food, to make school furniture, and to 
grow and make goods for sale. These schools are staffed enttrely by 
Solomon Islanders with a few exp~triate volunteers in some schools. 
The PSS are - situated in rural areas and serve the provinces in 
which they are located. The buildings are basic low-cost structures 
incorporating the use of local materials and traditional designs. The 
majority of students return to their home village after completing- their 
three-year course although some do have an opportunity to gain a 
place at the SICHE on the basis of their academic performance in the 
School Leaving Certificate taken at the end of Form 3. A few may 
also transfer to NSS, while some seek paid employment. 
The first four PSS were started in 1976, with a further four in 
1977 and four more in 1980-81. Their philosophy is firmly based on 
supporting the village life-style and culture of the Solomon Islands so 
that the schools are less likely -to alienate students from their rural 
communities or to give them unrealistic expectations. The PSS are 
owned and managed by the provincial governments who receive 
financial assistance from the central government to pay teachers' 
salaries and to provide funds for most of the other recurrent costs. 
Students pay fees of about SI$60 per year towards boarding costs. 
The Ministry of Education and Training has no financial control over 
the schools; the· decentralized nature of the system has generated 
administrative problems for the Ministry of Education. 
We can identify a number of important i~sues in secondary 
education .in the Solomon Islands. 
(i) Role of provincial secondary schools. A major policy issue 
relates to the role of the PSS. Should they offer a vocational 
technical program with strong emphasis. on agriculture and rural 
development skills, or a more academically-oriented curriculum similar 
to the more general type of education offered at the NSS? 
Over the last decade rural communities have placed s.trong 
pressure on the government to change the type of education offered at 
the PSS in order to give their children the same type of educational 
and wage employment opportunities as those pupils attending the NSS. 
As a result of this social demand, the curricula of the PSS have been 
transformed. Both types of secondary schools now follow the same 
English and mathematics curriculum making it easier for academically-
gifted PSS students to continue their secondary education beyond Form 
9 by transferring to a NSS. This pressure from rural communities to 
change the curricula of PSS is related to parents' expectation that 
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secondary education should provide their children with training for 
wage employment in the modem sector, rather than prepare them for 
work in the subsistence smallholder agricultural sector. 
In fact, technical and vocational training in agriculture and 
crafts is not highly regarded by many rural parents, as it is seen to 
reduce their children's chances of gaining entry to wage employment. 
Other Pacific countries have also experienced a rejection by rural 
communities of junior secondary school programs with a strong emphasis 
on agriculture and crafts, for similar reasons. It can be argued that 
the current teaching program of the PSS is a sensible compromise, as 
it provides sufficient flexibility to allow the more academically-
oriented students to progress to upper secondary education, while 
giving the majority of students who will remain in the rural areas 
practical skills in agriculture and industrial arts. 
(ii) The expansion of secondary education. The demand for 
secondary education is expected to increase rapidly in the late 1980s 
as a result of the large expansion of primary education which has 
occurred over recent years with the implementation -0f the World Bank 
Primary Education Project. But the opportunities for students 
completing primary education to progress to secondary education are 
restricted and there is strong competition for the limited places 
available. In 1984, of the 3620 students who applied for secondary 
places only 1520 or 42 per cent gained admittance. The demand for 
secondary education entrance to Form 1 is projected to increase 
rapidly from 4200 in 1985 to about 8000 in 1990. In response to this 
increased demand, the government has embarked on a major expansion 
and upgrading of the secondary education system under the World Bank 
Secondary Education Project. The current and projected excess 
demand for secondary education places raises policy questions regarding 
the optimal size and growth rate of the secondary education sector. 
Furthermore, the planned expansion of secondary education is going to 
increase significantly the demand for salaried jobs in the formal sector 
and also increase the demand for tertiary education. The private rate 
of return to secondary school graduates who gain wage employment is 
judged to be high by students and parents. However, the probability 
of school leavers gaining employment in future years is likely to 
decline given the current freeze on public sector employment and the 
desire of the government to reduce the size of the public service. 
(iii) Restricted opportunities for females. Educational 
opportunities for females to undertake secondary education and 
progress to tertiary education have been very restricted. In 1983 
female enrolments in the first year of secondary education accounted 
for only 36 per cent of the total Form 1 enrolment, reflecting 
attitudes towards the formal education of adolescent girls, whose 
labour in the home and on subsistence agricultural production is highly 
valued by parents. Generally, girls are not given the same level of 
encouragement to undertake secondary education as boys. Their poorer 
overall performance in the Form 1 selection test is another factor 
which influences the lower female enrolment ratio. 
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(iv) Low average educational attainment. On average across 
the secondary school system, the level of educational achievement is 
low, particularly in English, mathematics and science. Students 
selected for overseas tertiary study often need to undertake remedial 
training to prepare them to standards required by overseas institutions. 
Also ·many students who commence overseas training in the quantitative 
disciplines experience difficulty in their first year with their level of 
mathematics and elect to transfer to other less quantitative courses. 
The low level of achievement of secondary students is due to a 
combination of factors, including: inadequately trained teachers with a 
high turnover rate; lack of appropriate books, instructional materials 
and ·specialized teaching facilities; inadequately developed curricula and 
a weak institutional base for curriculum development; the low quality 
of students entering secondary education; and inappropriate student 
testing instruments and inadequate student selection criteria. 
(v) · Shortage of trained teachers. The World Bank Secondary 
Education Project has identified an urgent need for additional physical 
facilities and staff at the SICHE to enable the School of Education 
and Cultural Studies to train secondary teachers. In the past only 
primary teachers have been trained in the Solomon Islands while 
secondary teachers have been trained overseas, mostly at the 
University of the South Pacific in Fiji, or at Goroka Teachers' College 
in Papua New Guinea. However, the USP has recently terminated its 
teacher training diploma program and overseas places for Solomon 
Islands students are very limited. The secondary education sector in 
the Solomon Islands also suffers from a high teacher attrition rate, 
with about a 6 per cent loss of teachers annually, mainly through 
resignation. Salary differentials have attracted teachers to transfer to 
administrative positions in the public service or to the private sector 
where salaries, working conditions, fringe benefits and promotion 
prospects are significantly better for graduates with commerce skills. 
The high rate of attrition of secondary teachers has slowed down the 
localization of teaching positions and has generated a backlog of 
vacant posts. Against this background the World Bank is supporting 
the development of the in-country secondary teacher training program 
at SICHE. 
(vi) In-service training and upgrading of teachers. In addition 
to a shortage of secondary teachers, there is an urgent need to 
upgrade the qualifications and teaching skills of local teachers in the 
system. Many ·of the local secondary teachers have only had a low 
level of education themselves. Of the 190 local teachers, half have 
had formal education only up to Form 3 before starting their teacher 
training course. Currently, in-service training courses are very limited 
and there is need for a substantial increase in resources in this area. 
(vii) Curriculum development and the production of instructional 
materials. Currently there is a system-wide shortage of textbooks and 
instructional materials. Recent staff shortages at the Curriculum 
Development Centre and unfilled aided adviser posts have hampered the 
implementation of the revised secondary school curriculum, the 
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production of supplementary teaching materials and the review and 
revision of textbooks. It is estimated that lower secondary students 
need about 20,000 copies of standard textbooks and about 280,000 
copies of supplementary instructional materials covering all subjects in 
the curriculum. 
(viii) Examinations and student selection. The selection of 
students for the limited number of educational places available for 
promotion from one level of education to the next and for overseas 
scholarships is based on three national examinations. Each of these 
examinations needs to be thoroughly evaluated for its effectiveness as 
a test instrument. The Hicks test, which is used to select students 
for Form 1, has come under heavy criticism from educators who judge 
it to be a crude device in terms of its reliability and va]Jdity. At 
present there are no specialist staff available at the Guidance and 
Selection Unit of the Ministry of Education to undertake the 
development and improvement of the national assessment system and to 
test instruments. 
(ix) Educational planning and management. Many of the current 
problems facing the education sector stem from the limited capacity 
for educational planning and management. There is a lack of personnel 
trained in educational planning at the head office level and a shortage 
of skilled educational managers in the Provincial Education Offices. 
(x) School fees. Education in the Solomon Islands is heavily 
subsidized by the government and to a much lesser extent by the 
churches. The level of funding needed for the expansion and quality 
improvement of the Solomon Islands' education system is rapidly 
growing beyond the financial capability of the government to fund 
solely through the budget system. Government needs to explore 
strategies for improving the cost efficiency of the system and methods 
for increasing the financial contribution by private individuals ~or 
secondary and higher education. At present, school fees are negligible 
and there is some scope for development of cost recovery mechanisms 
through increasing the level of secondary school fees. Both efficiency 
and equity objectives may be served by increasing fees. When fees 
are minimal, as they are in the Solomon Islands, the demand for 
education may be stimulated to a level unjustified by the economic 
returns to the economy and could lead to over-investment in the 
education sector. In situations where excess demand is substantial, 
fees could be raised and the additional revenue could be allocated to 
the expansion of the educational system. However, it is important 
that fees are not set at a level in excess of the capacity-to-pay of 
poor families. 
(xi) Self help and community involvement. Schools in the 
Solomon Islands have a strong tradition of self-help and partial self-
sufficiency. Most schools have been built and maintained by the local 
schdol community, using traditional timber and leaf building materials. 
There are now some signs that the degree of self-sufficiency could be 
reduced in future years by two factors: the reluctance of some 
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communities to make sufficient fertile land available to schools and to 
teachers, and the increasing trend towards using imported building 
materials in preference to local materials. 
Tertiary education 
The newly established multi-campus college of the SICHE offers 
a wide range of certificate and diploma level courses and is composed 
of six schools. In the following paragraphs, we outline the courses 
offered by each of these schools. 
The School of Education and Cultural Studies provides two years 
of teacher training leading to the Solomon Islands Teaching 
Certificate, and .a new course for training secondary teachers leading 
to a D1plorna of Education. The School of Industrial Development 
offers a range of apprenticeship courses for tradesmen covering 
carpentry/joinery, survey technician, drafting, plumbing and allied 
trades, electrician and motor mechanic, marine engineers courses and 
regional survey courses as well as some post-trade training courses. It 
is proposed in due course to introduce new Advanced Trade Certificate 
courses for building, electrical and engineering trades and a new 
course in electronics. The School of Finance and Administration offers 
certificates and diploma courses in finance, administration, business 
studies, and secretarial and office studies, to prepare students for 
white-collar employment in the public and private sectors. The school 
aims to revise the contents of its courses and to offer more short 
courses for local small businesses and to increase its part-time evening 
courses. 
The School of Nursing and Paramedical Studies offers a basic 
comprehensive nursing course of three years' duration, comprising a 
program of theory and clinical practice to prepare students to meet 
nurse registration criteria. New courses are planned for public health 
workers and post-basic training for nurses. The School of Marine 
Studies serves as a regional marine training institution for the South 
Pacific. It has gained a good reputation in the region for sound 
training in seamanship and allied subjects. It is well equipped to keep 
up to date with current developments in marine technology and new 
training methods. The School of Natural Resources is a new school 
within the college, developing courses in agriculture, forestry and 
laboratory assistant training. It plans to introduce new courses in 
marine biology, food processing, refrigeration and post-harvest crop 
treatment and a course in meteorology for the National Meteorology 
Service. 
Under the World Bank Secondary Education Project, a feasibility 
study is to be undertaken over the next year for SICHE, involving a 
review of the long-term manpower requirements of the economy and 
making recommendations on the desirable structure, capacity and output 
levels of SICHE, its schools and courses, taking into account budgetary 
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resources, training options, economies of scale and priority training 
needs. 
The only other tertiary institution in Honiara is the Solomon 
Islands University of South Pacific Centre, which offers a range of 
extension studies programs using distance learning methods, including 
satellite tutorials transmitted from the Suva campus. The Centre 
currently caters for about 250 students studying on a part-time basis. 
With the rapid advances now being made in satellite-based teaching 
systems, the Centre could play a much greater role in future years. 
For example, the first year of most USP degree programs could 
feasibly be undertaken by most tertiary students at the Centre, after 
which they could transfer to the main campus to complete their 
degrees. The Centre plays an important role in preparing students for 
tertiary study by providing preliminary courses in science and social 
sciences. Students who are unsuccessful in gaining one of the limited 
number of government tertiary scholarships have an opportunity to 
study part-time at the Centre. After successfully completing a number 
of first year courses they can transfer to the main campus. The 
Centre also plays a valuable role by providing a limited range of short 
courses and seminars for white-collar workers. There is a need for 
further short courses directed towards upgrading the skills of both 
public and private sector employees. It is suggested that the SICHE 
in cooperation with the USP Centre should increase their participation 
in the area of in-service short course training programs. 
Two major policy issues for the development of tertiary 
education in the Solomon Islands can be identified. The first is the 
role of overseas versus local tertiary training. The present division of 
post-secondary training between local and overseas courses represents a 
sensible allocation of resources, given the costs and benefits of local 
versus overseas training. The range of courses offered by SICHE is 
well geared to the requirements of the local labour market and does 
not involve any inefficient duplication of courses available at USP. 
The present system of overseas training is based on a competitive 
government scholarship scheme funded by aid donor training awards. 
Most of the tertiary scholarships are allocated for study at the 
regional tertiary training institutions. For e~ample, in 1985, out of a 
total of 331 overseas training scholarships, 284 were awarded for 
courses conducted in the sixteen regional institutions, ten of which are 
located in Papua New Guinea, five in Fiji and one in Western Samoa. 
There are substantial economies of scale to be gained through 
regional specialization. Solomon Islands attracts a few regional 
students to the courses offered at the School of Marine Studies at 
SICHE. There may be .cost advantages to the region in expanding 
this school's role as a regional institution. The present concentration 
of regional institutions in Papua New Guinea and Fiji is due to their 
much larger population; however, there may be scope for a more even 
distribution of these institutions in future years. 
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The economic and educational viability of a phased expansion 
program for SICHE is to be investigated in the World Bank !)tudy 
mentioned above. careful planning will be needed to ensure SICHE 
does not expand beyond its optimum output level in terms of meeting 
labour market demands. The impact of any expansion on recurrent 
costs and financing will be a crucial factor. It would not be 
financially desirable to establish new courses for a small group of 
students if excess capacity exists in regional institutions, where 
through economies of scale recurrent costs per student place are likely 
to be substantially lower. 
There is a need to strengthen the capacity of the Ministry of 
Economic Planning to undertake more comprehensive manpower planning 
and to develop a data base for post-secondary education and training 
planning. There is also need to strengthen the planning capacity of 
SICHE which has recently appointed a local planning officer and has 
commenced the development of educational and financial planning 
systems. 
The second issue is that of student loans and fees policy. Many 
developing countries have successfully implemented loan programs for 
tertiary students. Loans usually cover tuition fees as well as living 
expenses and are repayable after graduation. In the case of overseas 
study, tertiary students from the Solomon Islands usually receive grants 
provided from aid_ funds which cover most of the expenses involved. 
Since these grants draw down a considerable percentage of bilateral 
aid resources, the opportunity cost to the recipient country cannot be 
overlooked. A loan scheme, in which students repay some part of the 
cost of their tertiary education out of their higher lifetime earnings, 
might rectify some of these problems by shifting the burden of 
financing overseas study and releasing aid resources for other purposes. 
However, there may be administrative difficulties in constructing an 
aid-based scholarship system containing a student loan component 
repayable to the recipient country. 
In regard to fees for local tertiary study, consideration could be 
given to the introduction of a student loan scheme to assist students 
studying at SICHE to pay fees and to reduce the burden of fees on 
families of students from rural areas. In 1986 the level of fees for 
certificate and diploma courses at SICHE was set at $110 per semester 
for tuition only, or $220 to $300 per semester for tuition and board. 
The average recurrent cost per pupil per annum in that year was 
estimated to be about $3000. The introduction of a loan scheme may 
make it feasible for the government to increase the level of tuition 
fees at SICHE. However, this would raise an equity issue with regard 
to overseas scholarship students, a problem that might perhaps be met 
by requiring them to make financial contributions to an educational 
fund during their first few years of employment after returning from 
overseas training. 
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Government expenditure on education 
The central government in the Solomon Islands finances both the 
capital and recurrent costs of primary and provincial secondary 
education through grants to the provincial governments. National 
Secondary Schools also receive grants, while the church secondary 
schools supplement the government grants with their own funds. Table 
7 .1 shows government recurrent and capital expenditure on education 
from 1978 to 1984. It is apparent that the proportion of total 
government expenditure allocated to the education sector rose 
significantly over the period, increasing from 11 per cent in 1978 to 
20 per cent in 1983. This growth has been due primarily to the 
expansion in capital expenditure, itself largely due to the construction 
of primary school classrooms under the World Bank Primary Education 
Project. In terms of the distribution of resources within the education 
sector, about 41 per cent of the recurrent budget is allocated to 
primary education, 34 per cent to secondary education, 20 per cent to 
higher education, and 5 per cent to educational administration. 
The recurrent cost implications of the continued expansion of the 
education system need to be accurately projected to ensure that they 
are likely to be within the government's future budgetary capacity. 
Although aid donors are prepared to assist in financing part of the 
capital costs of new schools, the burden of increasing recurrent costs 
is borne by the government which is already facing severe financial 
restrictions. In real terms, . the level of government grants to 
secondary schools has declined in recent years. Most secondary 
schools are unable to meet their operating and maintenance costs 
adequately. As a result maintenance has been reduced, reflected in 
the condition of school buildings and equipment. 
The human resource requirements of the labour market 
In order to assess the effectiveness of the education system 
which trains persons for future employment; it is necessary to examine 
the structure of the labour market and the demand for labour. In this 
section we look at the composition of the workforce, employment 
trends in both private and public sectors, projections of the future 
demand for salaried employees and the training needs of the informal 
workforce. 
(i) Workforce composition. The Solomon Islands workforce has 
grown very rapidly over the last decade because of the high rate of 
population growth, currently estimated at 3.4 per cent. The total 
population is now estimated to be about 276,000. Amongst those of 
working age (15 to 54 years), only 20 per cent are employed for 
wages in the formal sector while the other 80 per cent are engaged in 
subsistence agricultural activities in the villages. The wage-earning 
labour force of about 25,000 persons is mainly composed of males, 
although the proportion of female wage earners has been gradually 
increasing, from 11 per cent in 1976 to 16 per cent in 1984. 
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Table 7.1 Government expenditure on education: Solomon Islands, 1978-84 (SI$m) 
1978 1979 1980 1981 1982 1983 1984 
Government recurrent expenditure 
Education 2.9 3.5 4.3 5.5 6.8 8.3 8.5 
Total 16.7 19.9 24.1 32.2 35.7 41.1 52.4 
Education as percentage of total 17 18 18 17 19 20 16 
Government capital expenditures 
Education 0.4 0.9 1.2 1.2 1.3 3.3 3.1 
Total 13.4 15.0 17.8 16.3 16.9 16.8 14.0 
Education as percentage of total 3 6 7 7 8 20 22 
,_. Aggregate government expenditure O') 
00 Education 3.3 4.4 5.5 6.7 8.1 11.6 11.6 
Total 30.1 34.9 41.9 48.5 52.6 57.9 66.4 
Education as percentage of total 11 13 13 14 15 20 17 
Education as percentage of GDP 3.8 3.9 4.6 4.8 5.0 6.6 5.1 
Source: Ministry of Finance recurrent and development budget estimates. 
...... 
CJ') 
«) 
Table 7.2 Wage and salary employment by major industrial classification: Solomon Islands, 1971-74 
(per cent) 
June 1971 June 1978 June 1982 June 1984 
Agriculture, forestry and fishing 25.6 32.6 33.1 32.4 
Mining 0.1 
Manufacturing 4.7 6.1 8.5 7.4 
Electricity and water 1.2 1.0 1.0 1.4 
Construction 11.1 5.9 6.4 6.3 
Transport and communications 8.1 6.9 8.3 9.7 
Wholesale and retail trade 7.2 10.3 9.8 9.3 
Financial services 1.2 1.2 2.1 2.3 
Social and personal services 27.4 31.4 27.1 27.3 
Unenumerated 13.4 4.4 3.7 3.4 
Total 100.0 100.0 100.0 100.0 
Total formal employment (nos) 14,144 18,162 21,647 23,485 
Formal employment as percentage 
estimated population aged 15-54 17.8 19.3 19.7 19.7 
Source: Government of the Solomon Islands (.1985b). 
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Table 7 .2 illustrates the distribution of paid employment across 
sectors. The greatest sectoral concentration in wage employment is in 
the primary industries. Note also that the heaviest concentration of 
employment by locality is in the capital Honiara, where 34 per cent of 
wage-earners are employed. 
(ii) Private sector employment growth. Over the last decade 
private sector employment has grown by an average of about 600 jobs 
per year, with the result that the private sector now employs about 52 
per cent of all wage-earners. The development of the modern export-
oriented plantation sector during the 1970s has accounted for a high 
proportion of this employment growth. Over this period large-scale 
corrunercial agricultural activities expanded and provided employment in 
rural areas through the establishment of private sector and government 
joint-venture companies, such as Solomon Islands Plantation Limited for 
oil palm production, Lever Solomon Limited for coconuts/cattle/cocoa, 
and Brewer Solomon Agriculture Limited for rice production. However, 
further expansion of plantation agriculture is likely to be limited by 
socially-based land constraints. 
Employment in the fishing industry expanded in the 1970s with 
the establishment in 1973 of Solomon Taiyo Ltd, a joint venture 
between the government and a Japanese fishing company. By June 
1984, 914 Solomon Islanders and 204 expatriates were employed in this 
industry. Employment in forestry, logging and sawmills, representing 8 
per cent of wage earners, declined slightly from 1975 jobs in 1979 to 
1827 jobs in 1984. In June 1984 the Agriculture, Forestry and 
Fisheries sector accounted for 32 per cent of the total wage labour 
force. Employment in this sector increased from 4088 in June 197 4 to 
7613 in June 1984, an average of 352 jobs per year, representing 38 
per cent of total wage employment growth over the period. 
Over the past five years employment in the tiny food processing 
and manufacturing sector has been static and future growth is likely to 
be slow, mainly because of the limited size of the local market and 
limited export processing opportunities. However, a small amount of 
employment growth may be generated in the fields of furniture 
manufacturing, metal working, building materials and food processing 
for import substitution and the development of the Noro fish cannery 
for the productic;>n of tuna for export. 
The Central Bank estimated the value of all investment in 1985 
at about SI$30 million, of which about $15 million was on the 
government account and $15 million was private sector investment. 
The latter went mainly to agriculture, banking and mineral 
development. Based on an average requirement of $20,000-$25,000 
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investment per job created1, this private investment is likely to have 
generated between 600 and 750 new private sector jobs in that year. 
(iii) Future trend in government employment. The central 
government, faced with severe financial constraints, has recently 
announced a series of controversial measures aimed at reducing the 
overall size of the public service, containing recurrent salary costs, 
and increasing the efficiency and productivity of staff. Public 
servants are to be progressively transferred to a new employment 
contract system based on renewable three year contracts, designed to 
introduce a degree of flexibility into the system. A major review of 
the public service is also in progress, examining a broad range of 
issues relating to the service's future role, functions and structure. 
Human resource development requirements, salary structure, conditions 
of service and administrative and financial systems and procedure are 
all under review. The review team have indicated that they expect 
the size of the public service to remain stable for at least the next 
decade. Nevertheless, recruitment will continue as retirements etc. 
occur. The main areas of public service recruitment over the next 
decade are likely to be field staff and extension officers to assist with 
the implementation of agricultural and natural resource development 
projects, teachers, and rural preventative health staff to assist with 
the delivery of basic services. 
The number of expatriates employed in established posts in the 
public service has declined rapidly over the last decade from 326 in 
1976 to 109 in 1985. Almost all of these posts are senior level 
professional technical posts which the government has been unable to 
localize because of a lack of staff with sufficient professional work 
experience or formal training. The manpower requirements of the 
public sector in terms of localization policy are taken into account in 
the allocation of aid-funded overseas study scholarships. Government 
has absorbed returning graduates into the public service and generally 
they have gained rapid promotion through the grades. However, it is 
recognized by the government that there are limits to the rate of 
localization, as new graduates need to gain considerable practical work 
experience and on-the-job training before they can effectively fill 
senior posts. With over 300 students undertaking advanced studies 
overseas and more than 150 enrolled in degree courses, it is likely that 
the government should be able to localize ·all public service posts 
within a decade. 
(iv) Fonnal employment projections to 1995. In May 1984 the 
National Planning Office published a labour market information paper 
which contained projections of the growth in formal employment by 
sectors to the year 1995, based on extrapolations of trends over the 
previous twelve years. These projections of wage employment, shown 
1 
The Central Bank of the Solomon Islands (1984:71) estimated that:'typlcally, an Investment of $20,000·$25,000 is 
needed to create one new Job In the private sector, e.g. 30 Jobs on a fishing vessel costing $750,000; 1000 Jobs on a 
plantation costing $20 mllllon (the range Is much wider, from $5000 In small industry to $100.000 per job in the 
breweiy)'. 
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Table 7.3 Formal employment by sector: Solomon Islands, 1971-95 
Projected 1995 
Sector 1971 1980 High Medium Low 
Agriculture, forestry and fishing 3,623 6,076 11,810 10,544 9,880 
Manufacturing 658 2,071 4,800 4,040 4,010 
Electricity and water 171 266 370 495 310 
Construction 1,502 1,585 2,585 2,396 2,160 
Wholesale and retail trade 1,023 1,975 3,320 3,334 2,780 
Transport and communication 1,l42 1,472 4,800 4,056 4,010 
Financial services 1-74 301 1,910 1,105 930 
~~~~~~aand personal services 3,875 5,819 7,750 6,605 6,480 
..... 1,896 802 2,000 1,500 1,000 
-..:i 
!:\) 
Total 14,144 20,367 38,545 34,075 31,560 
Target number of new jobs per year 1,200 1,000 800 
a'Others' include unenumerated workers and potential mining development during the late 1980s. 
Source: Government of the Solomon Islands (1984}. 
in Table 7.3, indicate a growth of about 1000 additional new jobs per 
year between 1985 and 1995, based on the medium-growth scenario. 
The National Planning Office's medium employment projections to 1995 
assume that government employment will continue to expand at its past 
rate. However, as noted above, the· government has decided to reduce 
the size of the public service which currently employs 37 per cent of 
the wage-earning labour force. Taking this factor into account, the 
medium scenario annual growth rate could be reduced to 750 new jobs 
per year with almost all of them to be generated by the private 
sector. Nevertheless, this reduction is expected to be offset by the 
estimated 250-300 wage earners who- are likely to retire from the 
workforce per year over the period 1986-96. Thus the figure of about 
1000 new wage-paying job opportunities per year ts likely to be close 
to correct. However, these projections need to be treated cautiously 
as they are based on a crude extrapolation of employment growth over 
a period in which the economy achieved a relatively high growth rate, 
particularly in plantation agriculture. 
(v) Labour supply projections and school leavers seeking wage 
employment. The demand for wage employment by school leavers 
entering the labour force between 1986 and 1996 will greatly exceed 
the one -thousand or so job vacancies likely to be available. Bartsch 
(1985) has estimated that an average 1220 secondary school leavers 
will enter the labour market annually seeking wage employment. Of 
these about 980 will have completed three years of secondary schooling 
to Form 3 and a further 240 will have completed five years to Form 
5. There may also be a small number of Form 4 leavers. In addition, 
about 200 tertiary graduates will enter the labour market each year, 
giving a total of 1420 secondary and tertiary educated students 
annually entering the labour market. Further, an average of about 
3600 teenagers who have completed primary school will enter the 
working age group of 15-years-olds, about half of whom (mostly males) 
will be seeking wage employment, particularly in unskilled rural work 
on commercial plantations. Thus, in total, it is estimated that up to 
1996 about 3.5 thousand young people will be wishing to join the 
formal sector ·labour force each year. 
The capacity of the economy to absorb this projected level of 
labour supply is clearly inadequate. As we have seen, there will be 
little growth in employment demand from the public sector, and private 
sector job creation of the extent required would need an annual rate 
of iri.vestment of about six times the present level. 
(vi) Training for the informal labour force. In reviewing the 
education and training requirements of the workforce, we should not 
overlook the training needs of the 80 per cent of the population of 
working age who are employed in subsistence agriculture and 
smallholder farming. This sector has substantial growth potential. 
Productivity improvement and increased export earnings from this 
segment of the workforce is essential if the Solomon Islands economy 
is to continue to grow as strongly as it did in the decade of the 
seventies. 
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It is estimated that the informal sector generates about 35-40 
per cent of domestic production, most of which is consumed directly to 
meet subsistence needs. Government now aims to increase smallholder 
agricultural involvement in a range of cash-earning activities for both 
the domestic market and for export. The development of smallholder 
farming systems will include the establishment of an outgrower scheme 
for oil palm production, expansion of vegetable and fruit production, 
and rice growing by communal groups. 
The development of village-based farming will require the 
adoption of new agriculture practices and the learning of new skills by 
subsistence farmers. Agricultural development efforts have been 
hindered in the past by low levels of literacy and numeracy in rural 
areas, the wide dispersion of rural communities, 2 customary land 
restriction, insecurity of land tenure and disputes over ownership and 
usage rights. The implementation of effective rural training programs 
to support communal and smallholder farming will be vital to the 
success of this rural development strategy. Rural training centres 
could be established in each of the provinces to provide a resource 
centre and to coordinate a range of village-based training activities. 
The EEC has offered to provide assistance for rural training 
development under Lorn III. Training staff could visit villages and 
provide practical training in areas to assist village improvement 
programs and rural development projects on topics such as maintenance 
of rural water supplies, outboard motor maintenance, carpentry and 
building skills, hygiene, nutrition, primary health care, basic numeracy 
and simple bookkeeping skills for farmers, food preservation methods, 
cash crop and livestock farming methods, village project planning 
methods and village leadership training. 
Overall, given the importance government places on development 
of the subsistence sector, it can be suggested that a more sustained 
and comprehensive approach to community and adult education, directly 
linked to rural development projects, will be necessary if the 
subsistence sector is to realize its potential for growth and 
employment creation. This will require a higher proportion of training 
resources to be allocated to village-based training activities and 
agricultural and fisheries extension activities. 
Future directions and aid policy issues 
The World Bank, with the assistance of ADAB, is playing a major 
role in assisting the Solomon Islands government to plan the future 
development of the country's education system. As part of the 
Secondary Education Project, four major studies are to be undertaken: 
2 
The physical geography of the widely dlspened communities in the Soiomoo Islands preseots severe traDspDrt and 
communication problems. There are several hundred sparsely populated mountainous Islands scattered over 250,000 sq. 
km of exposed aod often stormy oceaos. Many of the 5000 separate communities living in this fragmented archipelago 
are very isolated, they speak 70 different languages and have a literacy rate of below 15 per cent. They are veiy 
conservative aod are generally reluctant to chaoge their subsistence fanning practices to adopt new techniques of 
farming and new ways of life, unless they are convinced these are an Improvement on traditional practices. 
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a study on the financing of education; an education sector investment 
plan; a study on teacher utilization and incentives; and a feasibility 
study for the Solomon Islands College of Higher Education. These 
studies will examine the main educational policy issues and will provide 
the basis for a medium-term development plan for the sector. 
The Secondary Education Project will also considerably 
strengthen the educational management and planning capacity of the 
Ministry of Education and Training through the provision of new staff 
and staff training for establishing an Implementation and Planning Unit 
and for the Provincial Education Offices. World Bank participation is 
most valuable because the Bank has had considerable experience in 
developing coherent education sector investment strategies as well as 
in coordinating aid from bilateral agencies. In the past few years aid 
donors have made substantial contributions to the education sector and 
the involvement of the World Bank in this sector is likely to continue 
to attract bilateral aid in the future. 
The governmenr s strategies for the future development of the 
education sector are outlined in its National Development Plan for 
1985-89. They involve a substantial increase in enrolments in primary, 
secondary and tertiary education by provision of new facilities and 
expansion of pre-service teacher training. Also, emphasis is given to 
improving the quality of education through upgrading in-service teacher 
training and the improvement in the provision of teaching materials and 
books. The government has given high priority to the provision of new 
classroom facilities, indicated by the large increase in annual capital 
expenditure allocated to this sector since 1983, as noted in the section 
'Government expenditure on eduction' above. Following the completion 
of the Primary Education Project, capital development funds are now 
mainly focused on the expansion of lower secondary school places 
under the Secondary Education Project, which will increase the number 
of junior secondary places by 20 per cent by providing about 1220 
more school places in three new schools to be constructed in 
educationally disadvantaged provinces. As well as widening the 
educational opportunity for children in remote areas, this project also 
aims to improve the overall quality of secondary education through the 
provision of more instructional materials, text books and equipment, 
better trained teachers and . through improving educational 
administration and planning. 
Over the next decade the rapid population growth rate will place 
pressure on the government to provide for continuous expansion in the 
number of school places. Across all levels of the system it will be 
desirable to introduce measures for saving on recurrent costs and ·to 
gain better utilization of school buildings and equipment by usiilg them 
more intensively. For example, recently in Honiara two schools have 
successfully introduced a two-shift system based on morning and 
afternoon teaching sessions for two groups of students. This change, 
which has been introduced because of the severe shor~age of school 
places, could well prove to be an effective long-term strategy for the 
better utilization of expensive urban schools. The planned introduction 
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of the four-term year will also assist this change by enabling children 
to have two terms each of morning and afternoon sessions. Other 
cost-saving instructional systems such as those successfully implemented 
in Southeast Asia may warrant consideration. For example, the 
SEAMEO Innotech Centre3 in the Philippines has developed an effective 
system to reduce the recurrent cost of primary education based on the 
use of self-instructional learning modules, peer group learning and the 
use of senior students for drilling small groups of junior primary 
students in basic mathematics and reading skills. 
Turning to the question of aid, we note that in the appraisal of 
aid proposals for capital works, donors should carefully assess the 
recurrent-cost jmplications and the capacity of the government to meet 
the increased maintenance and operating costs. It is also vitally 
important that aid donor assistance should not alter the attitudes of 
the rural communities towards their traditional low-cost system. As we 
have seen earlier such systems will place a high degree of 
responsibility on local communities and pupils for the construction and 
maintenance of schools and dormitories, for fund-raising activities and 
for the production of food for boarders. The new classrooms 
constructed under the Primary Education Project involve a combination 
of imported and local materials. These buildings have set a new 
standard and there is a danger that some communities may regard the 
traditional classrooms as inferior and may request their replacement 
with the new classrooms. 
There are many areas of the education sector where aid 
assistance could make a valuable contribution and it is difficult to 
identify priorities. However, in broad terms several key areas of the 
education system can be suggested which urgently need strengthening 
through the provision of foreign experts and resources. The 
strengthening of education planning and management is one such area. 
Technical assistance is needed to assist the development of a coherent 
sectoral strategy for the educational system and training is needed in 
areas such as financial management, project planning and programming. 
Another priority area is teacher training and the development of 
programs to increase the effectiveness of teachers as well as to 
improve their utilization and motivation. Aid resources directed 
towards expanding and improving teacher training and upgrading are 
likely to have a widespread beneficial impact throughout the system, 
given the shortage of teachers and the need to improve the quality 
and skills of teachers through in-service training programs. 
The difficulties teachers and pupils experience in remote rural 
"Schools are often exacerbated by the lack of basic teaching resources. 
More aid assistance could be directed towards the production and 
provision of suitable teaching aids, instructional materials, textbooks 
and supplies. Support could be given for the establishment of regional 
3 
The Southeast Asia Minlsten of Education Organisation (SEAMEO) Centre for Educational Innovation and 
Technology. 
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teaching resource centres which could serve as centres for both in-
service training and for the distribution of educational materials. 
A major area which warrants an. increase in development 
resources is non-formal education related to· rural development and 
smallholder agricultural skills. Under the Rural Services Project, aid 
donors have offered to support the establishment of Rural Development 
Centres. These centres will play a key role in promoting integrated 
rural development, including human resource development, through an 
educational program directed towards providing village-level practical 
training in intensive smallholder farming, new food crop production 
techniques, livestock, in-shore fishing techniques and the repair and 
maintenance of equipment such as outboard motors and chain saws. In 
terms of both equity and efficiency more educational resources need to 
be directed to village level training of out-of-school youth and adults 
to support programs to increase production and raise rural living 
standards. 
Summary and conclusions 
The Solomon Islands Government faces a range of complex policy 
problems with regard to the further development of the education 
sector. The demand for wage employment by school graduates is likely 
to be well beyond the employment creation capacity of the economy 
over the next decade and youth unemployment is likely to continue to 
rise while at the same time key sectors of the economy are short of 
skilled and experienced manpower. Labour market imbalances are likely 
to continue to require the employment of some expatriates with 
professional skills in specialized technical areas for the next decade 
until local graduates gain sufficient on-the-job experience to take over 
senior positions. Public service staff development and in-service 
training need strengthening and coordination with departmental 
localization programs. Manpower and educational planning capability 
are currently in need of considerable strengthening to meet the 
challenge of the next decade. 
The cost of education is at present largely borne by government. 
Projected financial constraints suggest that consideration should be 
given to the introduction of at least partial cost-recovery mechanisms 
through a system of fees or charges for services or through a student 
loan program for secondary and tertiary education. 
Community involvement through self-help and self-sufficiency is a 
strong feature of the education system in rural areas where schools 
are often constructed and maintained by the school community arid 
where fund-raising activities have helped provide additional resources 
for the schools. With the current trend away from traditional local 
building materials towards foreign prefabricated school structures 
provided through aid programs and World Bank assistance, it will be 
important to ensure that the tradition of self-help is not undermined 
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by the establishment of new standards based on imported building 
materials. 
The quality of English, mathematics and science education needs 
upgrading and further resources also need to be allocated to the 
development of the curriculum, the provision of text books and 
teaching materials and equipment, and the improvement of assessment 
and student selection methods. Many schools lack the most basic of 
teaching aids and are poorly equipped with learning materials. 
Resource centres are needed in each of the provinces. Measures for 
improving the quality of teacher trainipg, in-service training and the 
upgrading of teachers, the introduction of incentive schemes to reduce 
teacher resignation rates, improvements of teachers' salaries and 
working conditions as well as measures to increase the supply of 
teachers, are currently under review by the government. 
The provision of greater educational opportunities for females is 
another important policy issue which needs serious attention. While 
the female enrolment ratio has been slowly rising over the last decade, 
females accounted for only 34 per cent of secondary students and 42 
per cent of primary pupils in 1984. 
Community and adult education has been a relatively neglected 
area, and, given government's desire to stimulate rural development 
and the production of cash crops by subsistence farmers, further 
resources will need to be allocated to nonformal community education 
to support the government's rural development program and to provide 
skills necessary for the implementation of agricultural development 
projects. 
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Labour Markets 
Chapter 8 
Pacific Island labour markets* 
Richard Blandy and Sue Richardson 
The structure of Pacific island labour markets 
The central feature of Pacific island labour markets is the role 
played by the traditional economy. The features of this economy are 
that it is rural, village-based, largely subsistence and capable of 
providing a comfortable standard of living in terms of the basic 
requirements of food, shelter and clothing. The climate is benevolent 
and the land and sea are fertile. Traditional methods of farming, 
haI"Vesting, storing, land allocation and sharing within the village and 
family combine to ensure that no one need be seriously deprived of the 
requirements for a healthy and satisfying life. The structure of the 
economically active population in the island nations is shown in Table 
8.1. Most people are engaged in agriculture, forestry, fishing or 
personal services. The non-economically active population of working 
age are also largely engaged in these activities. 
With the exception of Fiji, where approximately half the 
population is of Indian descent, the populations of the island nations 
are overwhelmingly indigenous, as is shown in Table 8.2. In addition 
to the social harmony this facilitates, this means that most of the 
population has access to the traditional sector. Even those who move 
away from the village into the towns or overseas retain their rights to 
land use and community support sliould they return. Many do, at 
specific stages in their lives such as marriage, old age or illness. 
There is significant migratory movement of the peoples. Looking 
first at internal migration, we can observe that in general adult males 
tend to dominate the internal migration streams in most of the Pacific 
island countries, although in Polynesia there is a relatively higher 
proportion of women migrating than is observed in Melanesia. The 
t 
common trend in most island countries in the South Pacific is 
migration from outer islands to inner islands, from small to large 
islands, from mountains to coasts and from rural to urban areas. ~ 
• We wl.sb to aclmowledge with gratitude the help of governments, and literally dozens of people, In the Pacific Islands 
who gave their time to helping us form the oplnloos In this chapter. They are too numerous to list here by name. 
We also aclmowledge our thanks to Meredith Baker and Lee Brimble for research assistance and to Lindy Dodd, Angela 
Fletcher and Heather McDermott for secretarial assistance. 
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Table 8.1 Economically active population by major Industry, major urban area and and regional provinces: selected Pacific economies, 
various years (per cent} 
Fiji a Solomon lslandsb Tongac Vanuatud Western Samoae 
Major industry Suva All other Honiara All other All provinces Luganvllli: All other Ap.!~ Au et~e~ 
provinces provinces Port Vifci p'rofinces P.FOYlD~~s 
Agriculture, 
forestry 
and fishing 7.2 63.0 1.2 52.8 51.0 17.7 88.6 22.2 73.5 
Mining 0.0 0.9 0.0 o.o 2.0 0.0 0.1 0.1 0.0 
Manufacturing 16.l 7.1 8.4 8.4 0.0 5.3 }l.3 3.8 1.2 
Electricity ) 
and water 2.5 0.7 2.1 0.9 1.0 0.6 3.2 0.6 
Construction 7.7 3.0 19.2 4.0 6.0 8.6 0.8 8.6 3.5 
Wholesale and retail 15.9 8.3 17.5 5.7 4.0 13.5 4.0 
Transport and 
construction 11.9 4.5 13.8 2.6 4.0 8.7d l.4d 11.3 3.5 
-
Financial services 4.8 0.8 4.0 0.2 2.4 0.3 00 } 22.0f 
20.3 1.8 
ii:.. Community, social 
and personal 
services 34.7 11.8 33.9 25.5 36.4 5.6 234.4 12.8 
Not stated 9.0 2.2 0.2 0.5 0.6 
Total 100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0 
Total number 40,300 153,600 7560 13,428 18,998 8510 42,260 9615 27,799 
~1982 (employed persons). 
cl981. 
In 1971 the economically active population engaged in agriculture in Ha'apai and 1976, no data available at the provincial level. 
dTongatapu and Vava'u was 15 and 1.5 per cent respectively. 
e1979, Financial services Includes trade. 
f 1976. 
Includes government administration, social and community services, clerical and technical and personal and domestic services. 
Sources: Connell (1983a, 1983b, 1983c and 1985b); Fljl bureau of Statistics (1985a}. 
Table 8.2 Ethnic composition of the population: selected Pacific economies, 
various years (per cent) 
Indigenous 
European 
Indian 
Other 
Total 
Total number 
a b1976. 
Fijia 
44.3 
0.8 
49.9 
5.0 
100.0. 
586,798 
SolomoR 
Islands 
93.3d 
0.6 
0.0 
6.1 
100.0 
196,823 
Tonga a Vanuatub 
Westerg 
Samoa 
98.3 93.8 94.4 
0.5 2.2 
o.o o.o 
1.2 4.0 5.6 
100.0 100.0 100.0 
89,943 104,371 158,130 
1979. 
c1981. After 1966 questions on the ethnic composition were abandoned, 
dhence the proportions of indigenous and other groups are estimated. 
Includes other Melanesian countries. 
Source: Connell (1983a, 1983c, 1985a and 1985b). 
[ 
exemplifies this pattern. Excluding seasonal migration, the gender 
distribution of migration is biased towards females and families in most 
parts of Polynesia and towards males in most parts of Melanesia. In 
Fiji seasonal migration is more extensive than in most parts of the 
South Pacific, primarily between rural areas, but also to New Zealand. 
Internal migration in Western Samoa is less important than in other 
countries in the region, and, like Tonga, international migration is of 
much greater significance. In Western Samoa there appears to be a 
considerable amount of return migration which contributes to the fow 
net migration rate. In Vanuatu, Tonga and the Solomon Islands, 
internal migration, typically by young adults, has been principally 
towards the large towns and to areas of employment opportunity, with 
Port Vila, Luganville, Tongatapu and Honiara increasing in importance. 
While moves within council areas are primarily of young adults, 
circular or return migration is common throughout Vanuatu. The 
primary motivating factor behind these migration flows is the search 
for cash employment and to gain 'fast money' from weekly pay, rather 
than 'slow money' from period cash cropping (Connell 1985b). 
~tors supporting this flow from rural to urban areas are 
differences m the provision of education, health and services between 
the areas. There appears to be conflicting evidence on the effect of 
out-migration on rural areas. Jones and Ward (1981) argue that out-
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migration from rural areas has contributed to labour shortages and the 
introduction of labour-saving adaptations in agriculture. These 
developments may enhance labour productivity in agriculture. However, 
out-migration runs counter to the expressed aim of several governments 
(Vanuatu, Solomon Islands, Western Samoa and Tonga) to retain a 
decentralized population distribution and to create rural employment 
opportunities. 
Turning now to emigration from the Pacific islands, we note that 
emigrants go primarily to New Zealand, the United States and 
Australia, and are mostly able to earn incomes greatly in excess of 
what is available in their home country. A substantial portion of their 
earnings is sent home to family members, and is a major source of 
cash for many villagers, and a major source of foreign exchange for 
the country. The growth in importance of remittances is illustrated by 
the experience of Tonga, shown in Table 8.3. It can be seen that the 
proportion of remittances in Tonga's foreign currency earnings more 
than doubled during the decade of the seventies. Evidence suggests 
that the principal use of remittances is for house-building, education 
expenses, agricultural investments and donations to churches (Baker 
1977; Haberkorn 1981; Rew 1979). Connell (1983b), however, suggests 
that, at least in Tonga, remittances are spent on imported goods and 
to finance the emigration of other household members. 
Emigration poses a real dilemma for the two countries where it is 
experienced on a large scale, namely Western Samoa and Tonga. For 
the other countries it is not yet at a scale which causes concern, and 
it may even be a useful safety valve in Fiji, where most emigrants are 
highly-educated Indians. The lack of emigration data in many 
countries prohibits an accurate assessment of the significance of 
external migration. However, Connell (1983b) provides details of 
emigration from Tongatapu based on a sample survey in 1979, as shown 
in Table 8.4. It can be seen that the majority of Tongans emigrated 
to New Zealand, followed by United States, over the fo'ur years to 
1979. However, restrictions on migration by the New Zealand 
Government in the latter part of the 1970s prompted substantial return 
migration and an orientation towards the United States, such that by 
1979 the proportions of total emigration to New Zealand and the 
United States were equal. Connell has estimated that the overall 
overseas Tongan population was somewhere around 28,000 in 1983. 
This suggests that nearly a quarter of all Tongans are overseas. 
Moreover, this population is likely to be more youthful than the 
resident Tongan population. 
Table 8.5 in turn provides details of the destinations of Western 
Samoan citizens travelling abroad between 1976 and 1981. Clearly the 
great majority travelled to American Samoa, while a significant 
proportion travelled to New Zealand. Of course, not all of these 
travellers are likely to have been emigrants and a fair proportion are 
likely to have been visiting friends and relatives. Connell ( 1983c) 
notes that while there are strong family ties between Samoans, the 
migration from Western to American Samoa is more likely to be 
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Table 8.3 Foreign currency sources: Tonga 1970-80 
Commodity exports Remittances Tourism Total (P$'000) (%) (P$'000) (%) (P$'000) (%) (P$'000) (%) 
1970-71 2377 66 564 15 681 19 3,622 100 
1971-72 2426 58 852 20 920 22 4,198 100 
1972-73 2435 49 1452 28 1190 23 5,077 100 
1973-74 3384 39 3086 36 2106 25 8,576 100 
1974-75 5678 37 4987 32 4743 31 15,408 100 
1975-76 3586 32 4288 38 3380 30 11,255 100 
...... 1976-77 
00 
3718 30 4876 39 3803 31 12,398 100 
"'-1 1977-78 6722 40 6163 37 3878 23 16,763 100 
1978-79 5132 35 5891 40 3796 25 14,819 100 
1979-80 6508 47 6689 31 4543 22 17,739 100 
Source: Haberkorn (1981:21 ). 
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Table 8.4 Destination of emigrants from Tongatapu: Tonga, 1976-79 (per cent) 
Year Australia 
1976 28.6 
1977 10.2 
1978 4.7 
1979 9.7 
Source: Connell (1983b:37). 
New 
Zealand 
57.1 
53.9 
48.1 
35.5 
USA 
14.3 
19.5 
25.5 
35.5 
American 
Samoa 
0.8 
4.8 
Table 8.5 Destination of departing citizens: ~estern Samoa, 
New American 
Year Australia Zealand USA Samoa 
1976 0.7 23.6 2.2 41.4 1977 0.4 17.7 2.5 46.6 1978 0.5 15.2 2.5 46.9 
1979 0.9 29.1 4.7 44.8 
1980 0.9 20.6 2.5 64.5 1981 0.9 17.5 3.1 69.1 
Source: Connell (1983:33). 
Fiji 
6.3 
11.3 
8.9 
Other Pacific 
islands 
5.5 
5.7 
5.6 
1976-81 (per cent) 
Other 
Pacific 
islands Other Total 
2.8 29.3 100.0 
2.7 30.1 100.0 
2.6 32.3 100.0 
4.4 16.1 100.0 
2.8 8.7 100.0 
3.0 6.4 100.0 
Other 
3.9 
4.7 
Total 
100.0 
100.0 
100.0 
100.0 
ei!)lained by better economic conditions plus the possibility of 
emigrating to the United States. Furthermore, restrictions on 
migration into New Zealand after 1975 further enhanced this movement-
to American Samoa. The gender ratio of migration is reasc>nabl)' 
balanced, and most migrants are in their early twenties. The overall 
result has been a significant increase in the dependency rate in 
Western Samoa, a decline in the population growth rate and a decline 
in the fertility rate. 
The advantages of large-scale emigration for the countries 
involved are several. As noted already, remittances sent home are a 
major source of foreign exchange and of cash for family members, 
enabling many people to remain in the village economy without 
forgoing all the benefits of purchased goods and services, including 
education for the children. In fact, for many families, investing in 
sending a member overseas has a much higher expected rate of return 
than any other investment opportunity which they can see. In some 
ways, then, it can be seen to reinforce traditional and village life, at 
least so long as the remittances continue to flow. It also enables 
those who seek an alternative to village life to do so in a way which 
does not require the home country to change. The drawbacks of 
emigration are that the people who leave are cut off from their 
culture and families, which may be emotionally stressful, and disruptive 
should they return. To counter· this problem, many family members 
travel to visit each other, thereby reducing the net financial 
contribution of the emigrant to the family and to his or her own 
standard of living, and the net foreign exchange contribution. Visits 
overseas to quite different countries can also be unsettling for 
remaining family members, especially those who are young. There is a 
danger of raising expectations more than can be reasonably satisfied 
within the resources at home. 
At present the pattern of emigration is such that not only the 
skilled workers go. Thus the net iinpact on the skill base is unclear, 
although Connell (1983c) cites evidence suggesting that migration has 
led to a skill drain in. Western Samoa. The prospect of being able to 
work overseas is a major motivation for pursuit of formal education, in 
the minds of parents in particular. One adverse consequence of this 
strong motivation is that parents want education for their children 
which equips them for success in a developed Western labour market, 
rather than preparing them for productive activity at home. This has 
a serious, and in our view detrimental, effect on the nature of 
education. Many of the children so educated will not in fact work 
overseas-, an'd they are left poorly equipped to fit productively into 
local life. 
Let us tum now to the interaction of the cash and traditional 
economies in determining the structure of Pacific island labour 
markets. Aspirations to participate in the material advantages of a 
modem economy are strong and economic gain is an important 
motivation for choices in the arena of work. However, access to 
modern goods and services requires cash. There are several sources of 
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cash available to people in the traditional economy. One is through 
the sale of traditional commodities, such as fruit and vegetables, fish 
and handicrafts, to town dwellers, tourists and, to a modest extent, 
exporters. The production and sale of such commodities generally 
involves little disruption to the traditional patterns of production and 
work organization in the village, except to the extent that the 
villagers themselves come to town to sell their products. A second 
source of cash is through employment or self-employment in the modern 
economy. The chief sources of such employment, as Table 8.1 showed, 
are the government, wholesaling and retailing, tourism and commercial 
agriculture (especially sugar in Fiji). Apart from commercial 
agriculture, this employment is strongly concentrated in the towns, and 
requires either a shift of residence from the village to the town, or, 
for those nearby, commuting on a daily or weekly basis. Some more 
senior employees go back to their villages at weekends and run cash-
cropping and food production activities as part of the village economy. 
A third source of cash is other members of the family. The 
extended family is a vital part of life in all the island nations with 
which we are concerned and it has a powerful influence on the 
opportunities and constraints of most ·of the population. People still 
living a traditional life need cash to pay for children's education, and 
bride prices, and to meet church and village obligations. Members of 
the family who have, by local standards, substantial cash incomes assist 
other family members with these requirements. Thus cash earned by 
one family member is a resource for the whole of the extended family, 
and the whole family has an interest in the earnings potential of each 
member. Finally, in Western Samoa and Tonga in particular, there is a 
fourth source of cash income, namely remittances from family members 
who have emigrated either permanently or temporarily, as discussed 
earlier. 
r---~ In Fiji, the Indian population does not have access to a 
traditional, land-based village life. In fact, they are not entitled to 
own land (apart from land in the small area which has been alienated) 
although they may lease it from its Fijian owners, with a 30-year lease 
for agricultural use and a 99-year lease for commercial development. 
Hence, they are committed to participation in the cash economy, 
although they also are able to draw support from family networks. 
The distribution of cash economy employment in Fiji by industry, 
occupation and race is presented in Tables 8.6 and 8. 7. The majority 
of Fijian Indians are classified as production and related workers, 
transport equipment operators and labourers, followed by clerical and 
related workers. Moreover, Fijian Indians are relatively concentrated 
in manufacturing, construction and wholesale/retail trade. 
There is almost no government-provided social welfare system in 
the island nations, although in Fiji there is a form of compulsory 
superannuation, which, in theory, covers all employees and to which 
the self-employed can contribute. There are plans for a similar 
scheme in Vanuatu, but generally support for those unable to provide 
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Table 8.6 Distribution of cash economy employment by race and broad occupational 
categories: Fiji, 1984 (per cent) 
Occupational category 
Professional, technical 
and related workers 
Administrative and 
managerial workers 
Clerical and 
related workers 
Sales workers 
Service workers 
Agriculture, animal 
husbandry and forestry 
workers and fishermen 
Production and related 
workers, transport 
equipment operators 
and labourers 
Total 
Total number 
Fijians 
16.0 
7.2 
14.4 
2.9 
19.2 
4.2 
36.0 
100.0 
29,974 
Source: Fiji, Bureau of Statistics (1985b:l6). 
Indians Others Total 
16.6 18.5 16.5 
3.2 12.3 5.6 
18.9 24.5 17.6 
8.0 7.0 5.8 
8.0 7.8 12.5 
2.2 1.4 2.9 
43.1 28.5 40.0 
100.0 100.0 100.0 
38,146 6,067 74,727 
for themselves is given by the family. The better-off family members 
are, in effect, subject to an income tax by the rest of the family in 
order to finance this support. The implicit tax system is subject to 
forms of tax avoidance and to sanctions for failure to meet customary 
obligations adequately. Status attaches to the provision of material 
resources to other family members, which helps to encourage a 
willingness to contribute. Nonetheless, the existence of this implicit 
tax system within the family should be taken into account when 
considering the government taxation system. It is important that the 
family and government tax systems should not combine to present 
serious disincentives to earning. 
There are some business opportunities in the villages. For 
example, cash-earning opportunities exist in resort hotels and in 
plantations, and cash-cropping is quite important. Nevertheless, a high 
proportion of the good cash-earning opportunities are in the towns or 
overseas. There is thus a strong incentive for movement out of the 
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Table 8.7 Racial distribution of wage earners and salaried personnel by Industry: Fiji, 1984 (per cent) 
Wage employees Salaried personnel Total employment 
Industry sector Fijian Indian Others Total Fijian Indian Others Total Fijian Indian Others Total 
Agriculture 5.5 2.5 2.8 3.7 1.3 0.9 1.7 1.2 3.7 1.9 2.2 2.6 Mining 3.3 1.4 3.7 2.3 0.7 0.2 3.0 1.6 2.2 0.9 3.3 1.7 Manufacturing 21.4 33.2 30.4 28.3 3.3 6.4 8.8 5.5 13.7 22.2 17.2 18.3 Electricity /water 5.5 2.9 3.8 4.0 0.8 1.0 1.1 0.9 3.5 2.1 2.1 2.7 Construction 11.3 14.l 9.3 12.6 0.7 1.1 2.5 1.1 6.8 8.8 5.2 7.7 Wholesale/retail 
trade 24.3 24.7 28.7 24.8 6.5 14.6 14.4 11.4 16.7 20.6 20.0 19.0 Transport 8.8 7.9 8.4 8.3 11.3 11.4 16.9 11.9 9.8 9.2 13.6 9.9 Finance 3.5 2.1 2.1 2.6 5.3 12.8 18.5 10.5 4.3 6.5 12.l 6.1 Services 16.5 11.l 10.9 13.3 70.0 51.7 33.l 56.6 39.4 27.8 24.4 32.1 
...... Total 100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0 c.o Total number 17,144 22,518 2,578 42,240 12,830 15,628 4,029 32,487 29,974 38,146 6,607 74,727 ~ 
As percentage of 40.6 53.3 6.1 100.0 39.5 48.l 12.4 100.0 40.l 51.0 8.8 100.0 grand total 22.9 30.1 3.4 17.2 20.9 5.4 100.0 
Source: Fiji Bureau of Statistics (1985b:14). 
villages of at least some family members, despite its social costs1. 
The incentive is reinforced by the fact that formal ·education is seen 
as the dominant path by which a well-paid job is found - and formal 
education is superior in the towns, certainly beyond lower secondary 
school. 
Not only is superior secondary education found where there are 
concentrations of people, but post-school education is also concentrated 
in the towns, and the firms which provide the best on-the-job training 
are found there as well. The best employers from which to learn are 
mostly large and foreign-owned (such as banks) or the government. 
Apart from some tourist operations and agricultural processors, these 
are found in the capital city. They also attract potential employees 
into the towns because they pay well and offer job security. The 
towns are also the main locations for small businesses in 
manufacturing, repair, retail, and so on, and the main communications 
centres. 
A substantial migration into the towns poses risks for thD 
society, however. Children who are educated in an urban environment 
I will lack village skills, may adhere less strongly to village value , 
( 
including the obligation structures of the family, and are less likely to 
want to return to the relatively routine and structured way of life in 
the village. These attitudinal effects may well be aggravated where 
the children, as is common, stay with distant relatives in an 
environment which offers less superv1s10n and guidance than would be 
expected from parents or close kin. Skills which are valuable in urban 
life are often different from those required in the village. For 
example,' in town it is necessary to know the law and one's rights and 
obligations under it. This is a quite different set of laws and 
obligations from those which prevail in the village, and operates in an 
impersonal way. Young people coming to the urban areas in search of 
work face similar problems of adaptation. 
For those in the cash economy, pay is mostly set unilaterally by 
the employer in response to market conditions. In most countries the 
government plays only an indirect role, via its example as a major 
employer, although in Vanuatu a minimum wage has been set by the 
Parliament. The situation is somewhat different in Fiji, where both 
union and government involvement can be important. It is interesting 
to note that in most countries the government no longer pays higher 
wages than the private sector. However, in Fiji the reverse tends to 
be the case, as shown in Table 8.8; it is likely that the difference 
here is explained by the strength of the public service union in Fiji. 
In the public sectors, pay is set by reference to criteria similar to 
those used in Western developed countries, including level of education, 
experience and length of time in the job. The wage paid is. often not 
much discounted to reflect the extent of training being provided, in 
either the public or private sectors. There is frequently no junior 
l 
In Vanuatu, which is le.. mbanlzed than the other countries under consideration, this Incentive is less strong. 
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wage as such,. or junior wages are set very close to adult wages. Nor 
are there gender-related differences in pay for the job. The rewards 
for gaining. extra skills tend to be in the form of enhanced prospects 
for promotion, rather than greater pay in one's current job. Even in 
Fiji, which· has both unions and a system of wages boards which set 
minimum rates of pay in specific industries, there are no constraints on 
the rates of. pay offered by employers in several of the largest 
industries,. .iilcluding agriculture, and (at the time of writing) 
manufacturiiig· industry. Considerable dispersion in pay rates is found 
in these industries, with pay rates as low as 20c per hour being 
reported ih the garment industry. Skill margins vary with the state of 
each industrJY.4 as would be expected, rising as the industry expands 
because it is> easier to increase the stock of unskilled· workers in the 
short run tlian to increase the stock of skilled workers. In general, 
there appears; to be significant flexibility in pay rates in the private 
sector. 
Table 8.8 Wage rates and earnings by type of organization: Fiji, 1984 
Type.of 
~rganization 
Individual ownership 
Partnership 
Cooperative 
Private limited company 
Public limited company 
Public or statutory body 
Non-profit organization 
Central government 
Local government 
Mean hourly 
wage rate 
(cents) 
108 
114 
101 
138 
183 
181 
151 
169 
156 
Source: Fiji Bureau of Statistics (1985b:20-l ). 
Mean gross 
weekly 
earnings 
($) 
47.01 
50.35 
45.02 
64.98 
100.37 
82.13 
62.69 
80.49 
74.24 
One measure of pay dispersion is the coefficient of variation, 
that is the standard deviation of pay across job categories divided by 
the average pay for all the categories. Tables 8.9 and 8.10 show 
coefficients of variation around mean hourly wage rates and annual 
salaries for wage earners and salaried personnel respectively in Fiji in 
1984. The coefficients for hourly wages are highest for the community 
services, trade, manufacturing and agricultural sectors. By contrast 
the coefficients for annual salaries are highest in mining, agriculture, 
construction, transport and trade sectors, showing the additional effect 
of variations in hours. Table 8.11 provides coefficients of variation 
around average hourly salary by occupation in Vanuatu for 1983. The 
dispersion of ni-Vanuatu pay is less than the dispersion of pay when 
Europeans, and others who are more highly paid than the ni-Vanuatu, 
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Table 8.9 Wage rates of wage earners by industry: Fiji, 1984 
Industry sector 
Agriculture, forestry and fishing 
Mining and quarrying 
Manufacturing 
Electricity, gas and water 
Construction 
Wholesale and retail trade 
Transport and communication 
Financial and business services 
Community, social and 
personal services 
Total 
Mean hourly 
wage rate 
(cents) 
108.0 
132.0 
150.0 
182.0 
149.0 
140.0 
157.0 
140.0 
154.0 
148.0 
Source: Fiji Bureau of Statistics (1985b:35-7). 
Coefficient· 
of variation 
(per cent) 
30.l 
12.1 
24.2 
8.2 
10.9 
27.5 
19.7 
19.5 
26.2 
12.9 
Table 8.10 Mean annual salary of salaried personnel by industry: Fiji, 
1986 
Industry sector 
Agriculture, forestry and 
fishing 
Mining and quarrying 
Manufacturing 
Electricity, gas and water 
Construction 
Wholesale and retail trade 
Transport and communication 
Financial and business 
services 
Community, social and 
personal services 
Total 
Source: Fiji Bureau of Statistics 
Mean annual 
salary 
($) 
5,426 
8,624 
8,541 
7,512 
10,134 
6,363 
7,355 
8,064 
6,741 
7,055 
(1985b:46-8). 
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Coefficient 
of variation 
(per cent) 
55.2 
91.2 
40.4 
33.2 
42.4 
37.3 
21.1 
33.9 
20.4 
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Table 8.11 Average hourly earnings by occupation: Vanuatu, 1983 
Occupational 
classification 
Professional;_ technical 
and related.J workers 
Administratibn and 
managerial'. workers 
Clerical and:: related 
workers 
Sales workers 
Service workers 
Agticultural, animal 
husbandry and forestry 
workers, fishermen and 
hunters 
Production and related 
workers, transport 
equipment operators 
and labourers 
Not classified 
Total 
Average hourly 
salary 
Ni-Vanuatu Total 
(vatu) (vatu) 
256 
426 
214 
135 
85 
73 
107 
159 
129 
761 
1,098 
264 
240 
102 
74 
126 
257 
201 
Coefficient 
of variation -
Ni-Vanuatu Total 
(%) (%) 
90 84 
50 66 
69 77 
92 132 
87 124 
59 56 
70 115 
64 175 
88 146 
Source: Vanuatu National Planning and Statistics Office (1983: Table 
19). 
are included. The dispersion of ni-Vanuatu pay is highest for sales, 
professional/technical and service workers. The dispersion of pay in 
Vanuatu is substantially greater than that in Fiji, which in turn is 
substantially greater than that in Australia. Coefficients of variation 
reached a post-war high in Australia in the late 1960s at about 14 per 
cent for occupational pay and 11 per cent for industry pay (Hancock 
and Hughes -1973:40). The degree of pay dispersion is usually expected 
to become -smaller as countries become more economically developed 
and their labour markets become more organized and less atomistic. 
The data for Vanuatu and Fiji are consistent with this view. 
196 
Self-employment is clearly an important route into the cash 
economy. It has the advantage of being able to start in a modest 
way, enabling economic links in the village to be retained at first. 
However, traditional patterns of obligations do make it harder for self-
employment to be financially successful, especially when the product or 
service is one which family members are likely to want to buy. It is 
difficult to insist on payment or to refuse credit. This can cause 
difficulties also for employees in banking and the retail sector, where 
there may be strong family pressure to provide the goods or money 
free. It makes for special difficulties for indigenous managers, who 
cannot as easily fall back on the defence that the firm forbids them 
to make such gifts, since they have more discretion in their actions. 
To resist these perceived obligations raises the 'risk of being 
ostracized. However, if a venture is successful, good standing can be 
restored by making contributions to village events. 
The net impact of these social influences is to make self-
employment more risky. They increase the likelihood of failure, and 
the cost of failure if ostracism has been earned in the process. 
Offsetting this increased risk is the possibility of ·using unpaid family 
assistance in the early stages, and of knowing that in the last resort 
one can return to the family for support if the venture fails. Some 
elaborate devices for resisting family or vill@,ge claims have developed, 
such as minimizing holdings of cash and stocks on display and 
establishing self-denying ordinances (e.g. cash-only transactions) 
covering transactions in the village stores. 
We look finally at productivity and at women's participation in 
Pacific labour markets. We found no reason to believe that, at an 
operative level, island workers were not capable of being as productive 
as their Western counterparts. The impediments to higher productivity, 
in practice, are the ability to manage, the limited level of skill 
development, the absence of sufficient economies of scale in production 
and th~ absence of sophisticated caI)ital equipment. Of these, the 
small size of most local markets is a key barrier, although newer 
technologies are imprqving the productivity prospects of small-scale 
production. It may also be that dedication to hard work and standard 
hours is not a common part of people's values. This does not make 
them unproductive, provided leisure is properly valued as part of their 
standard of living. All that is required is that there is a proper 
recognition of the trade-off between leisure (both on and off the job) 
and cash income. 
Women play an active role in economic life, although in 
traditional life there is a clear differentiation in the roles which are 
appropriate to males and females. This is particularly pronounced in 
the Polynesian cultures where women's activities are largely confined 
within the house. Despite these cultural constraints, women are found 
in sizable numbers in the cash economy, especially in the towns. AS in 
other cultures, women are particularly found in the service and clerical 
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·areas, such as retailing, finance, teaching, as secretaries and so on. 2 
They also dominate market trading activities. However, it is 
·interesting to note the presence of women in some senior government 
positions. The extended family assists women's movement into paid 
employment, because it reduces the time demands of child care, 
although given the high birth rates which are typical, pregnancy and 
care of the very young pose difficulties, especially in the employment 
of women in senior positions. Child care by grandparents can also give 
rise to inter-generational tensions as the interplay of customary rights 
and obligations evolves to accommodate new opportunities and demands. 
The economics of the village 
The concepts of Western economics seem to be perfectly valid in 
understanding the behaviour of Pacific island labour markets once the 
institutional frameworks are taken into account.. The main feature 
distinguishing these institutional arrangements is the carrying out of 
economic activities within a customary framework of small-group 
collective security in which the maintenance of interpersonal ties is a 
primary organizational task. This method of work organization 
accomplishes the functions of production and distribution in terms of a 
long-run implicit contract between the members of the group which 
acts to insure individual members against adverse states of the world 
by eJC?cting premia when the state of the world is favourable (Sloan 
and Wooden 1984). 
Such collective contracts have also been argued to have 
desirable production properties in modern economies (Williamson, 
Wachter and Harris 1975). This is because of the need to bring about 
cOQperation within the enterprise in terms of idiosyncratic information 
disclosure (e.g. in teaching firm-specific skills to new group members), 
of adapting work patterns to disturbances in markets or changes in 
personnel, of overcoming opportunistic/strategic manipulation by 
particular individuals or small groups within the enterprise, of 
overcoming 'shirking' (i.e. perfunctory performance) and replacing it by 
'consummate' performance of work, and of improving 'monitoring' of 
performance at work. Collective organization, it is argued, harvests 
the externalities created by 'consummate' performance of the 
idiosyncratic tasks that characterize work in each workplace, and 
distributes them among the group members in a 'fair' way. By 
collective contracts, superior results for the whole enterprise can be 
made to prevail over the results based on simply pursuing 
individualistic interest. For collective contracts to come into being, 
trust is needed among the members of the group: trust that each 
member will be fairly treated, will receive due recognition for 
contributions to group performance, will not be damaged by 
transmitting idiosyncratic (monopoly) knowledge to others with a need 
to know, and that honesty rather than opportunism will prevail in 
relations between group members. Such collective contracts yield long 
2 
For a fuller account of women's participation In the workforce In the Island nations, see Chapter 9 In this volume. 
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attachment expectations, internal labour markets, promotion and pay 
rules, work norms, union representation of workplace interests and a 
role for arbitration in reducing the scope for opportunistic 
misrepresentation within the workplace. Implicitly such collective 
contracts are designed to cope with the vicissitudes of existence by 
agreeing to 'work it out (collectively) as one goes along' and by 
crossing bridges (collectively) as they appear. The efficient contract 
is a contract based on trust and group commitment. 
Furthermore, such contracts are not simply statically efficient, 
but dynamically efficient, since one of their purposes is to permit the 
group to cope with changing circumstances in the external environment 
and in the social technology by which a work group produces. The 
collective contract facilitates an innovative response by the work 
group to change, because of the trust by each member that due regard 
will be paid to his or her interest by the group as a whole. Such 
trust implies that each member of the group is regarded as 
'permanent' in the sense of being tenured, although not necessarily. to 
a particular task. Such contracts also have a focus facilitating 
investment activity beneficial to the long-run interest of the group. 
It can be seen from this description of the implications of long-
run collective contracts, that traditional village organization has many 
features in common with such contracts. The customary collective 
contract in a village is like an internal labour market governing the 
village members which makes · the system's concerns prevail over 
individual concerns, which reduces bargaining costs (because there is 
no incentive to be dishonest), which encourages trust between 
members, and discourages 'shirking' by setting group-supervised work 
norms. It provides a rational distribution of the group product among 
members by rules which the collective accepts as fair, including 
promotion rules, and rests on the basis of life-long attachment to the 
group, with no layoffs. It is ubiquitous, though with variations in 
authority relations, throughout the traditional village sector in the 
Pacific islands. The robustness of such traditional arrangements is 
attested by their withstanding, and evolving in the face of, many 
incursions, such as missionaries, traders, colonial powers, independence, 
and so on. It is interesting that modern labour market theory is now 
providing an understanding of the advantages of such arrangements in 
the organization of production. 
The main dynamic stress on tliese arrangements is the growth of 
non-village, market-wage organizations which provide an alternative to 
village organization. Most indigenous inhabitants (the Fijian Indians 
excepted) who work in the market-wage sector have -a foot in both 
camps by virtue of their in-perpetuity 'customary contract' with their 
village group. Evolution of acceptable rules governing the distribution 
of income between such persons and their village group is in full 
swing, with a degree of tension which migltt be expected in such a-
surprising development for traditional, group-contracting arrangements. 
Within this set of traditional, village-contracting arrangements, people 
behave as full-income maximizers in terms of attaining preferred 
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bundles of cash, leisure and status over the life-cycle. As explained 
above, and as in Western societies, workers pay insurance premia to 
their 'emnloyer' (the ·village) in good times to be guaranteed of 
support im bad times, and may also accumulate status rewards from 
meeting these obligations. Social promotion accompanies productive 
success, therefore, provided 'taxation' commitments are honoured. The 
'tax rules'' are not well defined, and this vagueness leads to efforts to 
understate income gained outside the village production system. 
The village contract also has the effect of providing a 
reservation wage below which workers will not supply effort to the 
cash economy on a persistent basis, although they may accept a lower 
wage for brief intervals to get the cash necessary to meet specific 
objectives. Similarly, people in Western economies provide sporadic 
voluntary work to group projects which cannot be 'purchased' with 
cash. The level of subsistence productivity per unit of effort is 
generally high in the island economies. The reservation wage to the 
cash economy is correspondingly high, with the principal exception of 
the Fiji Indians. Thus, hard plantation work at low wages has not 
attracted a ready supply of committed indigenous labour, just as 
unemployment benefit recipients in Australia are not much attracted by 
40 .hours per week of labour for pay which may not be much more 
than the dole itself. Neither group is ipso facto showing signs of 
laziness or lack of motivation, just economic rationality. The high 
reservation wage in the Pacific led to the extensive use of indentured 
workers brought from sufficient distances to sever communications with 
their reservation wage alternative. These workers rationally worked 
hard for the low wages that were unattractive to those with a better 
alternative. 
The long-run effects of the importation of indentured labour on 
the Fijian labour market are striking. A low reservation wage and 
J inability to acquire land (except under lease) led to concentration by 
1 
the Fiji Indians on building up alternative productive assets - human 
and business capital - just as the Jews did in Europe when faced with 
similar obstacles to land ownership. The Fiji Indians have provided 
1 
considerable entrepreneurial impetus to the Fijian economy, as is 
typical of an 'outgroup', such as the Jews. Table 8.6 above provided 
an indication of the occupational distribution of modern sector 
employment by race in Fiji. It can be seen from that table that 
Indians are relatively concentrated in the occupations of sales workers, 
production and related workers, transport, equipment operators and 
labourers, clerical and related workers and professional and technical 
workers; by contrast the Fijians are concentrated in service work and 
agriculture, animal husbandry and forestry and fishermen categories. 
The supply of labour to the cash economy being elastic at the 
reservation wage, the village sector acts as a reservoir releasing 
labour to the cash economy when demand is high and absorbing labour 
when demand is low. The provision of modern sector minimum wages 
that do not respond to falls in employment demand in the cash 
economy can have unfortunate consequences, by encouraging labour to 
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queue near the locations ,;vhere wage employment exists, if the 
expected value of queuing exceeds the reservation wage. 'Squatting' 
settlements, which can be a source of social difficulty and poverty, 
can emerge in such conditions. 
The island populations are all keenly aware of notions of 
investment in human capital. Voluntary 'enrolment rates in primary· and 
lower secondary schooling are very high. As noted earlier, there is 
significant job-search migration (and return migration if the search is 
unsuccessful), as well as emigration to high-pay labour markets abroad. 
Investments in human capital in these ways are important investment-
prospects for kin groups to consider. Ideas of saving, investment and 
innovation are also part of the traditional culture. Excess supplies of 
food such as cassava and taro are maintained in case of natural 
disaster. New varieties of crops are being tried in the most 
innovative villages, often with mixed success. Diffusion of successful 
innovations across the village spectrum seems likely to follow usual 
patterns in farming, where scepticism is a mode of survival. New 
crops, particularly with cash potential, find a ready interest. 
Investments in water pumps, outboard motors, cultivating equipment, 
storage and communal facilities are common. 
Some implications of the village tradition 
The village is the cradle of the extended family and hence of 
two valuable social functions provided by that social system: the 
exercise of social control over individual behaviour and the provision 
to all of a minimum standard of living at a reasonably comfortable 
level. 
Urban life of the conventional Western variety impiies 
considerably less interdependence than does village life: urban people 
work for independent cash incomes and are relatively mobile and more 
anonymous among the larger urban population. Interdependence and 
some propinquity are probably essential to long-run maintenance of the 
extended family system and the village contract. Thus urban life can 
be expected to threaten this feature of Pacific island life in the 
longer term. If this is so, there are Important social returns to 
maintenance of village life for a large portion of the population. 
These returns include an intrinsic value placed on the preservation of 
a vital aspect of these distinctive_ Pacific islands cultures. Further, 
within the village, effective controls are able to be exercised. over 
anti-social behaviour, thus providing a relatively safe and peaceful 
environment without the need for substantial formal (and expensive) 
policing mechanisms. In addition, the extended family, aided by the 
naturally benevolent climate and resources of the countries, ensures 
that there is no serious material deprivation. It is able to do so in a. 
way that is less vulnerable to exploitation and to the unint~ntional 
introduction of disincentives to independence than is the state as a 
provider of a welfare safety-net. The preservation of village-based 
collective contracting may also be worth giving a high priority to 
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because the productive-efficiency properties of such arrangements could 
yield high returns to the society as skills, capital and technology 
improve. 
The ways in which work is organized, and the relations between 
work, owners, managers and workers, are not technologically 
determined. Many different variations are possible. The arrangements 
which are typical in industrial countries arise in large part from the 
social and economic conditions of the industrial revolution and the 
technologies which encouraged mass production. It is increasingly 
being felt in Western industrial countries that these arrangements are 
no longer appropriate either socially or in terms of the productivity of 
the workforce. The new ideas focus on much less authoritarian work 
structures, small work groups wherein each person does a variety of 
tasks and has considerable responsibility for planning and quality. 
These structures emphasize cooperation, sharing, flat hierarchies and 
teamwork generally. In our judgment, the cultures and traditions of 
the Pacific island countries are already rich in these dimensions 
(though perhaps somewhat less so in Tonga, with its formal class 
structure) and have a wonderful opportunity to bypass the large, rigid, 
authoritarian structures of European culture and move straight into 
more creative, productive and enjoyable work arrangements. As we 
argued earlier, the villages already possess many of the desirable 
features, so that this approach would draw on and be enriched by 
existing traditions and culture, rather than being in conflict .with it. 
Villages are organized to provide for both collective and 
individual work effort and opportunities. An analogue of this in the 
modem workplace is to recompense workers by way of both a wage 
and a share of profits. People thus benefit from both individual and 
collective success (and share in collective failure). In his survey of 
profit-sharing, Estrin (1986) concludes that 'despite the pessimistic 
predictions of some analysts, the fragments of evidence so far 
accumulated suggest that increased employee participation in profits, in 
shares or in decision-making is typically associated with improved 
industrial relations, organizational efficiency, factor productivity and 
profitability'. He also concludes that profit-sharing could increase 
employment because the greater average and marginal product of a 
given labour force under profit-sharing will make it profitable to 
expand employment to drive down the marginal product to the wage 
rate. He cites his own study which shows that 'labour demand for a 
given wage is 13 per cent higher in profit-sharing firms, the bulk of 
the differences probably deriving from productivity enhancement'. 
Profit-sharing not only ensures that workers have an interest in the 
overall success of the enterprise through providing a sense of 
participation, but also has many advantages in management of the 
ecc;momy as a whole. It reduces problems of unemployment and 
ihflation in particular, partly because earnings respond flexibly and 
automatically to changes in economic fortunes. It has been advocated 
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by some Western economists for "these macroeconomic advantages 
alone.3 
The emphasis on sharing and mutual responsibility in villages 
represents the essence of tne productive workplace provided that work 
groups are small enough for personal interaction to be important. It is 
vital for the island nations to avoid the development or importation of. 
concepts of class warfare and hostility which come from another 
culture and another age. Even in the Western cultures in which they 
originated, these concepts are increasingly ,being seen to be 
counterproductive and alienating. It would be very sad to f?ee.__ the--
Pacific island countries displace their owrr cooperative traditions with 
corrosive antagonisms in the -workplace, as they become part of the 
modern economy. It is possible to acquire the productive power of> 
Western technology without at the same time acquiring the. industrial 
relations and work practices which traditionally accompany it in the 
West. Cooperative models combined with modern t~chnology and 
integration into world markets do exist, such as the kibbutz system in 
Israel, cooperatives in many· parts of the world, and some -enterprising 
firms. The islands may be able to learn some ideas from these models, 
as well as developing their own unique approaches from which the rest 
of the world can learn. 
Further, the idea of a collective contract has useful spin-off 
possibilities in wage-sector employment in the island nations. Fiji, Air 
Terminal Services, for example, is an enterprise part-owned and run by 
its workers on participatory lines which has turned out ~to be highly 
successful. There is a growing interest in the potential for producer 
cooperatives in the Western economies at present. In' some Western 
countries, the growth of producer cooperative enterprises is. 
outstripping the growth of capitalist firms. 'rhere is also increasing 
evidence that cooperative organization may lead' to higher productivity 
than equivalent capitalist organizations of the same enterprise (Estrin 
1985). It seems easier to buila a successful development strategy in 
the islands on the basis of such existing cultural elements, wh~re these 
offer prospects for success, than to build a strategy on the ruins of 
other people's cultural. traditions. A major challenge would be to 
develop ways in which the public s~rvice could be organized ·to 
capitalize on the strengths of village-type work structures. We do not 
have a clear vision of how ~this could be done, but successful 
innovation ·in this area is something which could in due course be 
exported to much of the rest of the world. 
If, for these and other reasons, preservation of a social outlook 
derived from village life is desired, then policies to encourage output 
and employment growth should be assessed within a .ftamework which 
puts an -appropriate valuation on the policies' 1 impact on village life. 
A job in a village should be valued more highly than the same job 
3 J~ 
In this context profit-sharing Is refened to as 'the share economy'; see Weitzman (1984). 
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created in town, the e1ttent of that extra value being something which 
an outsider cannot quantify. 
One possible mechanism for the ~intenance of village values as 
well as the development of village-based job opportunities organized in 
a cooperative and participative way would be to use the skills and 
authority of the- chiefs. They could provide an 'extension' network .for 
economic development, so long as they .were first equipped with the 
necessary skills and motivation. The Western Samoan and Melanesian 
traditions whereby those who are ·successful in education and the cash 
economy ofterr become elected as chiefs would assist in this approach. 
These traditions have other advantages too, in that those who are 
successful outside village life become integrated, through their 
customary obligations, back into the village, rather than alienated from 
it. A concerted effprt to develop these ideas with the chiefs, and to 
provide training in .skills which they decide are important, could be 
highly productive in the longer term. It would also ·bolster the 
traditional way, by making the traditional authorities the engines of 
progress, rather than anachronistic representatives of a declining way 
of life. 
There are two further strategies which might be pursued to 
maintain the valued aspects of village life while developing a more 
modem economy. The first is to take modern job opportunities into 
the villages. The expansion of village job opportunities requires the 
provision of economic infrastructure such -as power, transport, 
communications and ·water. It would also be necessary to provide easy 
access for outside entrepreneurs, including (in Fiji} Indians. Such 
entrepreneurs might arrange to have specific parts- of an overall 
process performed in different villages, or to have complete processes 
performed in the one place. It would be advantageous to the villages 
to have a number of different employers located in each, in order to 
reduce the problems which would,arise when a particular employer goes 
out of business. Location of work within the villages would have the 
beneficial side effect of providing examples and learning opportunities 
for aspiring entrepreneurs within the village community. Organizational 
and managerial skills are frequently learned on the job and by example. 
The practice could be· encouraged whereby people who work full-time 
in the urban cash economy also maintain small-scale farming activities 
in their villages. These small farms can give rise to work for 
villagers, as the urban owner needs more labour than he or she can 
supply personally, and they can provide an ideal vehicle with which to 
try new agricultural activities, since the livelihood of the owner does 
not depend so heavily on their success. Serious consideration could be 
given to encouraging such a development by providing flexible work 
arrangements which would, for example, allow a person to work four 
days a week rather than five in their urban job, or to have periods of 
unpaid· leave at times such as harvesting, when intensive owner-input is 
required in the village. 
The second and complementary strategy is to encourage urban 
workers to retain close links with their villages. This may take the 
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form of their living in the village and commuting to work in town, or 
returning to the village at weekends, or of returning to the village at 
certain periods in the life-cycle, such as on retirement, widowhood, 
birth of children, unemployment or sickness. For the maintenance of 
traditional culture and the extended family system, the important thing 
is that urban people should wish to retain the right to return as a 
welcome person to their village. ~If this is the case, they will have an 
incentive to nourish their obligations and contacts within the family, 
even though they are living elsewhere and are for the present 
independent and self-supporting. As with the previous approach, good 
transport and communications will facilitate return to and continuing 
contact with the village by people living in town. 
Education and training 
In advanced Western societies there is now a good deal more 
questioning of the value of separating education and training into 
formal educational institutions divorced to a large extent from the 
world of work. This is particularly so with respect to secondary 
schooling and technical training. For example, in Australia the idea of 
'traineeships' for young people ente,ring the labour market, and of 
more on-the-job training interspersed with focused periods of formal 
instruction, has gained a foothold. Formal education by itself is not 
well adapted to learning many of the most useful applied skills, is 
necessarily general and theoretical in focus, and has a bias towards 
the literary, white-collar, and ·professional in its value-system. In\ 
addition, in the Pacific islands, because of their colonial heritage, 
there is an orientation in schooling towards a European culture which 
can ·conflict with an appreciation of traditional cultures. Further, 
because of the small proportion of the people who will be able to find 
employment in literary, white-collar, professional jobs, the structure of 
education and training is undergoing a reconsideration in the Pacific 
island countries. 
If development on the basis of village traditions is an important 
priority, there is a strong case for the learning of village traditions 
and skills as part of the core curriculum, in addition to literacy, 
numeracy and modern work skills basic to modernization. Traditional 
skills are also important for people in the modern sector who need to 
move back to or to maintain customary obligations and ties with their 
traditional villages. Such traditional skills. are basically the survival 
skills of village life: what the plants are, what grows, how to grow it, 
how to cook it, how to catch crabs, how to weave, how to thatch, 
etc. In addition, modern practical techniques of carpentry, mechanical 
repair, metal work, electrical maintenance, and so on are important. 
These traditional and modern practical skills should be part of the 
primary school curriculum in the Pacific islands. The need for 
alternatives to traditional Western methods of education and training in 
developing nations has been recognized by a number of authors, for 
example Power (1986) and Wari (1985). 
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Table 8.12 Average hourly wage or salary by duration in the enterprise: Vanuatu, 1983 
Duration in the enterprise Hourly wage at 
>5 years as a Occupational <3 4-12 1-5 )5 proportion of hourly group months months years years Total wage at <3 months (vatu) (vatu) (vatu) (vatu) (vatu) (%) 
Professional, technical 
and related workers 626 642 782 932 761 148.8 
Clerical and 
related workers 224 204 264 304 261 '135.7 
Sales ·workers 164 175 
~ 
254 306 239 186.6 
0 Service workers 87 93 120 88 101 101.1 0) 
Agriculture, animal 
husbandry and forestry 
workers, fishermen 
and hunters 72 56 79 75 72 104.2 
Production and related 
workers, transport 
equipment operators 86 90 127 167 123 194.2 
Total 138 146 213 239 195 173.2 
Source: Vanuatu, National Planning and Statistics Office (1983:81-7). 
The secondary school curriculum should also involve a better 
integration and balance with on-the-job training, technical training and 
the world of work, although opportunity should be provided for the 
most academically gifted to graduate to tertiary education. Far more 
people with technical and economic skills are needed, compared with 
what one person in the islands called 'political skills'. There is a 
widespread view that the private sector should be encouraged to 
undertake a greater proportion of training activities, even if this 
means shifting government resources from formal schooling to assisting 
on-the-job training programs, apprenticeships and youth traineeships in 
industry. 
A way in which this process could be helped, and which would 
also reduce the need for government assistance, is to widen the 
differential in pay between trainees and skilled persons and to set pay 
scales which increase with duration of service. To illustrate, average 
hourly earnings by duration of attachment to the enterprise are shown 
in Table 8.12 for Vanuatu in 1983. The hourly wage/salary at 5 years 
of service or longer as a percentage of the hourly wage/salary at less 
than 3 months duration is 173 per cent over all occupations. However, 
in the service and agricultural sectors, pay scarcely increases at all 
with duration of attachment, suggesting that few on-the-job skills are 
learned in those sectors. In most Pacific island countries the pay 
differential for youth, or for a learner, is very small. Furthermore, 
although some employee benefits, such as holidays, increase with 
duration of service, very often pay does not to any significant degree. 
These features of the pay structure contribute to youth unemployment 
and provide little incentive for people to acquire more practical skills 
or for employers to broaden the content of training. The acquisition 
of job skills is expensive. The costs include the worker's time spent 
in learning rather than in producing, the time of the people who are 
doing the teaching, the use of equipment for teaching purposes, and 
the costs of mistakes. The relative importance of each of· these will 
vary with the form of training. 
Work skills are learned not only in formal education institutions. 
It is important to be aware of the substantial role of the workplace in 
providing education and job skills, especially through the use of 
apprenticeships. Formal apprenticeships do not yet play a large role in 
the training of skilled workers in the islands. We believe that there is 
considerable scope to expand this form of education as a means of 
upgrading the level of skills available. 
Apprenticeships have a number of advantages as a vehicle for 
learning. One is that the apprentice is able to combine the learning 
of skills with the earning of income, ensuring that people who do not 
have the resources to go for several years without an income in order 
to do full-time formal education courses still have the chance to learn 
valuable skills. This can be important for yoUng people who need or 
want to make some contribution to the material income of the family. 
It can also enable older people who have responsibility for themselves 
and dependents to move to new levels or areas of skill. We do not 
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think it appropriate for age restrictions to limit apprenticeships to 
youth, as occurs, for example, in Australia. The people who may wish 
to be able to enter the cash economy with relevant skills are not just 
new young entrants to the workforce, but also adults 'Who are 
currently working in the traditional economy or in the cash economy as 
unskilled workers. 
,1 A second aqvantage is that apprenticeships are not costly to the 
government. The costs of training are met by the employer and the 
\ worker. The former incurs costs through paying the apprentice more 
than the value of his production in the early years of the 
apprenticeship, as well as the cost of skilled workers' time to train 
the apprentice, together with the. cost of any necessary materials and 
equipment used for training rather than for current output. The 
worker pays, by accepting a lower wage than he or she could obtain by 
working in an unskilled job or in the traditional sector. In return, the 
employer has a more skilled worker at the end, and the apprentice 
enjoys the prospect of higher e~rnings in the future. None of these 
costs comes through the government budget, though subsidies to 
training may be .considered. This is a particular advantage to 
economies which have only a small cash, hence taxable, sector. 
1 A third advantage is that training is automatically related to 
l skills which are currently of use to employers and which are learned using equipment and methods viewed by employers as contemporary (i.e. their own equipment and methods). For the economy as a whole, this 
\ instant relevance can be a drawback, as it may make the wdrkforce 
less flexible in response to changes in technology and the pattern of 
\ 
work skills required. More broadly-based learning helps to reduce such 
inflexibility. 
Through apprenticeship, fluctuations in the demand for skills will 
automatically be reflected in comparable variations in supply, though 
with a time lag. If activity in a particular area is high, employers 
will be keen to take on extra workers and help them to obtain the 
skills necessary to be fully useful. However, the first effect of an 
increase in the number of apprentices is actually to reduce the stock 
of skilled workers available for production, since skilled worker time 
must be diverted to increase the volume of training. However, as the 
apprentices advance to the stage of being reasonably skilled, even if 
not yet fully trained, the net_ stock of skilled workers begins to 
increase. Should there be a move to increase the role of 
apprenticeship, aid agencies could be very helpful in bridging the gap 
until the net stock of skills begins to rise, perhaps by e"tending the 
t idea pf the Australian Executive Service Overseas Programme (AESOP) 
scheme (see further below) to tradespeople and others with the desired 
skills. If on the other hand the demand for a particular skill is in 
decline, employers will cease to take on more apprentices, and with a 
short lag the supply of that skill will also fall. This automatic 
adjustment of supply to demand is in contrast to the outcomes of the 
formal education sector, where there may -be little connection between 
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the number of people completing specific courses and the demand for 
those skills. 
Several requirements must be met before an extensive program of " 
skill formation on the job, such as an apprenticeship scheme, is likely 
to be successful. One is that the pay structure must be graded in a 
way which both encourages firms to train workers, and rewards 
workers for the skills they acquire. Pay should be low for trainees 
and significantly higher for skilled workers. Indenture .contracts such 
as apprenticeships, in combination with such pay ladders, also have 
advantages. Because it normally takes several years for a worker to 
acquire substantial skills on the job, there is a need for adequate 
security of employment over the term of an apprenticeship. It is 
difficult for small firms to provide this sort of security to apprentices, 
or to provide training in an adequate range of skills. One solution to 
this problem is group apprenticeship. Under this structure, some 
coordinating agency such as government, employer association or union, 
takes responsibility for ensuring that a continuous and structured 
training program is available to the apprentice, which may involve 
employment in more than one firm. Should a firm go out of business, 
the group apprenticeship authority has the responsibility of finding 
another employer to take on any displaced apprentices at an 
appropriate level. Similarly, where a firm is able to offer only a 
narrow training, the group authority can arrange for an apprentice to 
spend some, but not all, of his or her time with that firm, with the 
remainder of the apprenticeship to be undertaken in other 
establishments. Thus, even small and very specialized firms can be 
incorporated into the provision of apprenticeship training. 
An alternative strategy has been adopted by Fiji whereby all 
firms over a certain small size, except\those in specific industries such 
as agriculture, must pay a fraction of their payroll as a levy to a 
national training authority. This authority can then run job-related 
training schools, or certify the training 1 effort of a participating firm. 
In the latter case, the firm has all or part of its levy refunded. This 
provides an incentive to train, and helps to reduce the 'free-riding' 
which occurs when non-training firms poach newly-trained employees. 
It does require-centralized administration and to that extent is costly, 
and may becon1e bureaucratic and inflexible over time. Authority-based 
training is ~b~ a perfect substitute f<?r ~mployer-based training. 
Nonetheless, it is a model well worth exammat1on. · 
A further problem that may arise if training is left entirely to 
the discretion of the firm is that the nature of the training may be 
very narrow. In the longer term it is necessary to have a workforce 
capable of adapting to change both in technology and in the structure 
of the economy. Such adaptation is easier if workers have some 
general abilities that remain relevant in the new situation or may be 
adapted to it. Firms, in contrast, tend to be interested in providing 
currently needed skills as cheaply as possible, and thus will be inclined 
to eschew the development of general work skills. This again suggests 
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a role for a central training authority to ensure the provision of some 
general work skills. 
The Pacific island people, contrary to some folklore, respond well 
to adequate incentives and are keen to learn and exercise skills. Like 
everyone else they expect to be rewarded for good performance. By 
shifting the costs of training more on to trainees and the returns to 
skills more on to those who exercise skills effectively, an increase in 
private sector training activity would result, because of increased 
incentive for the trainee and reduced cost for the enterprise. 
Increased skill acquisition is very important in lielping the labour force 
increase its productivity in the Pacific islands. Increased productivity 
reduces costs, increases the return on capital and the investment rate 
and thus contributes to faster economic growth. 
Finally, a particular training problem frequently mentioned is in 
the area of management. The question of training and acquisition of 
skills applies just as much to managers as it does to operative workers. 
Management and marketing skills do not come naturally, and shortages 
of these can seriously hinder development; indeed, they appear to be 
doing so in each of the countries in question. Since most people do 
not become managers immediately on entering the workforce, we do 
not judge formal apprenticeship to be suitable in this area. 
Nonetheless, the ideas underlying apprenticeship remain relevant. 
Management skills are largely learned on the job, are costly to acquire 
and require already-skilled people to teach them. Where a shortage of 
management skills already exists, diversion of skilled people's time to 
training and being trained is particularly difficult. 
It is here that schemes such as the AESOP scheme mentioned 
earlier can be particularly valuable. Under this arrangement, 
experienced managers from other countries such as Australia and New 
Zealand work for a period with participating firms for rates of pay 
well below normal. They may either provide training directly, or stand 
1 in for existing managers who are involved in training. The commitment 
1 and effectiveness of AESOP experts has been widely acknowledged in 
1 the islands. However, the AESOP scheme is likely to suffer somewhat 
from the 'free-riding' problem found with apprenticeships. That is, a 
firm which takes advantage of the scheme to upgrade its management 
may well find that their managers then become attractive as potential 
employees in other firms. Such post-training mobility reduces the 
incentive for firms to pay for such training under AESOP. This 
problem may be diminished by financial participation by trade 
associations and national training authorities, where these exist. The 
problem can also be diminished by the trainee manager undertaking not 
to accept employment in a competing firm for a period of time after 
leaving a firm providing training. 
Management and marketing skills are vital to both good 
government and a flourishing private sector, especially one which is to 
have an export orientation. We feel that higher priority should be 
given to their development, using the three main strategies available: 
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structured on-the-job training, supplemented by the resources of an 
AESOP-style scheme; formal management education in post-school 
education institutions; and overseas training in firms .and tertiary 
education institutions. These strategies could be a particularly....::useffil 
target for aid expenditure. 
Wages considerations 
The key requirements of an effective wage-setting system are: 
that nominal pay is on average set at levels which do not generate 
inflation; that the relative pay between skilled and unskilled types of 
work encourages the learning of skills; that the pay for specific groups 
such as young people is not set so high as to cause unemployment 
among those groups; and that employees in non-competitive sectors of 
the economy such as the public sector do not receive higher pay on 
account of that monopoly position. 
An issue being considered by some Pacific countries is whether 
to establish a minimum wage, and whether minimum rates should be 
introduced for specific jobs as, for example, in Australia. Only two 
Pacific countries already have a minimum wage. Fiji has minimum 
rates of pay set by wages boards for a range of occupations, but not 
for them all; there are no minimum wages in the agricultural sector, 
domestic service or manufacturing. The other Pacific island country 
with a minimum wage is Vanuatu., where it applies across the board. 
Minimum rates of pay have an important potential contribution to 
make in situations where workers can only gain employment by 
accepting wages which impose dire poverty. This may occur because 
there are large surpluses of labour, or because employers are 
confronted by a mass of unorganized workers, while being organized to 
avoid competition among themselves for employees. Workers can be 
exploited, and minimum wages can help to avoid this. · However, 
minimum· rates are only useful ir they are set higher than the market 
rate of pay; they thus have the potential to cause unemployment. If 
they do, the gains to the workers who have jobs are achieved at the 
expense of ·those who are. unable to find a job at tne minimum rate. 
In our view minimum rates of pay .should only_ be contemplated in 
situations where there is serious risk of exploitation .Qf vulnerable 
workers. For the most part, we do not thirtk this situation exists in 
the Pacific island economies. 
The Pacific islands differ from the Western economies in which 
the minimum wage is prevalent in that island people are not forced to 
work for cash employment in order to survive at an acceptable 
standard of living. In the islands, most people have the option of 
-continuing the traditional way of life, which provides a standard of 
living that is quite high - certainly people are secure in having access 
to the basics of food, -sh~lter and clothing. People are 'thus not 
seriously vulnerable to expfoitation: the standard of living available 
from traditional work provides the equivalent of a minimum wage, 
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because people will not be prepared to work for cash unless the rates 
of pay are high enough to exceed the traditional standard of living. 
We thus conclude that it would not be a good idea to introduce 
minimum wages, either for all joQs or for specific jobs. If a higher 
minimum wage were wanted, the best way to bring this about would be 
to take steps to raise the traditional standard of living. 
Fiji may be an exception to this conclusion, because of the large 
Indian population, which does not have access to traditional land, 
though the family is an important support network for this group also. 
One strategy is to adopt ~a pragmatic approach in which evidence is 
sought on the extent to which Indians are indeed working long hours 
for a standard of living which is well below the community norm. If 
this is happening, it is necessary next to establish that the group as a 
whole wo,µld be better off with the introduction of a minimum wage. 
In order to do tfiis, it would be necessary to have some idea of the 
number who would lose their jobs should a minimum· wage be imposed. 
The number may be small, for instance if the relevant employers are 
making big profits and do not have' alternative technology which they 
could readily substitute for the now more expensive workers. In that 
case, a minimum wage may be desirable. In contrast, if the numbers 
expected to lose their jobs, or to be unable to find one, are large, the 
introduction of a minimum wage may reduce the total value of wages 
going to the relevant group, and would certainly make those who 
retain their jobs better off at the expense of those who lose them. 
Another issue is margins for skill. The premia which are paid 
for possession of skills which are valuable to the employer have 
important implications for the labour market and the economy. 
Shortage of relevant skills is an impediment to a high standard of 
living. Generally, the only way to be able to pay high real wages is 
to have workers who are highly productive. Productivity in turn is a 
combination of willingness and enthusiasm, as well as skills. Generally 
speaking, a more highly-skilled workforce is more likely to be a highly-
paid workforce. 
As our earlier discussion of training noted, if training costs are 
not largely borne by the student, then they have to be borne by 
someone else. There are serious difficulties in compelling firms to 
provide effective (as distinct from token) training if they do not think 
it is in their interests to do so. Apart from the training firms, the 
only alternative is the public sector in some form. Given the problems 
in effectively financing other necessary government services from the 
small cash base available in the economies of the Pacific island 
nations, it seems advantageous to avoid adding to the demands of the 
public sector if possible. If the students are largely to finance their 
training (through accepting a low training wage) then they must 
anticipate receipt of significantly higher pay once trained; that is, it 
would be desirable for the pay structure to include a significant 
premium for skill. This need not produce serious inequalities provided 
that the opportunity to acquire skills is open to everyone, and does 
not become monopolized by a privileged class. We feel that in order 
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to avert any sense of injustice or exploitation at being paid low wages 
while training, it should be emphasized that apprentices and: oth"ers like 
them are being rewarded for their efforts only partly in the form of a 
current wage; the rest of their reward is. in the form of acquiring 
valuable work skills, which will increase their expected wages in 
future. 
Are wage determination systems in the Pacific likely to generate 
wage-push inflation? The predominance of impersonal market forces in 
wage-rate determination in the market sector in the Pacific islands 
reduces greatly the prospect of wage-push inflation there, but there 
are three avenues by which this prospect could be reversed. - First, 
governments may set pay rates for their own employees which . lead the 
market in a competitive push for scarce skilled labour beyond increases 
in productivity. Second, wages boards or gove~ents could institute 
movements in a minimum wage, or !n minima for partic.ular occupations, 
which exceed the rate of inprea~e· of productivity. Third, tl).e nascent 
trade unions, which are strongest in Fiji, could build sufficient 
collective power to push wages up faster than productivity. 
Such developments would peter out in reduced employment in the 
wage sector (unless 'validated' by increases in the money supply), and 
in reduced wages and increased employment in the uncovered sectors 
of the economy. Average incomes in the village sector would fall. 
The main effects would be a redistribution of income to those 
retaining jobs in the government sector, to those retaining jobs in 
areas covered by the wages boards, _ or to those retaining jobs in the 
strongly unionized sectors, depending on· the circumstances. The 
experiences in Vanuatu of a too rapid increase in the minimum wage, 
and in Fiji of a too high minimum wage in manufacturing industry, bear 
out the expectecr employment consequences. If the government did 
validate the increase in nominal wages by increasing the money supply, 
prices would rise, and either the exchange rate would fall, or the 
economy would contract, to restore equilibtium in the balance of 
payments. 
It follows that there is no good purpose to be served from 
reducing the weight of impersonal market forces in setting wages. In 
particular, governments should beware of becoming market leaders in 
pay-setting, of letting wages boards make determinations above market 
equilibriµm rates, or of letting trade unions emerge with sufficient 
monopoly power to force nominal wages up beyond market equilibrium 
rates. In the latter respect, it can be suggested that a trade union 
structure to encourage. is one which sees its role in. maximizing the 
real earnings 'Of its members, first by maxijnizing their produ~tivity, 
and then by enshring a fair (market-clearing) share of the i.~come thus 
produced. Enterprise trade unions along Japanese lines are likely to be 
more attuned to these objectives than craft unions along British lines, 
industry ·unions along German lines or natidnal unions along Swedish 
lines. Enterprise trade unions are also consistent with an extension of 
the idea of the small group collective contract discussed earlier. 
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As we noted in our discussion of work· organization, it would be 
tragic to import the class antagonisms of capitalism into societies 
whose basic cultural traditions emphasize cooperation, rather than 
conflict within the production group, at the very moment when the 
productive advantages of such cultural traditions are being rediscovered 
in the West. It would be wise to encourage foreign managers from 
countries with a history of adversarial industrial relations to modify 
their managerial practices in the Pacific islands along more 
participative, trusting and cooperative lines. 
Conclusion 
There is every reason to be optimistic about the Pacific island 
labour markets if government policy is directed not to distributional 
controls but to encouragement of better productivity practices in 
enterprises, government and the village sector. Contrary to popular 
perceptions that Pacific island labour markets work by sociology and 
anthropology, these markets operate according to the principles of 
normal economics. The people respond in expected fashion to costs 
and incentives. Shortages of skilled labour need to be addressed by 
encouraging greater use of indenture contracts such as apprenticeships, 
by shifting costs of and returns to training more on to those gaining 
the skills, and less on to government or employer budgets. School 
curricula and resource allocation need to be tilted more towards 
practical skill formation, especially skills relevant to survival and 
productivity increase in the village sector. Enterprise trade-union 
structures need to be encouraged in preference to other forms. 
Participative forms of enterprise organization also need encouragement. 
Underpinning our optimism is a view of the robustness and 
potential for economic advance of the traditional village culture, 
which, as events turn out, can form the basis for contractual 
arrangements on which a most efficient form of industrial organization 
can develop. There is great scope for imaginative private/public 
sector cooperation emerging in the development of such arrangements 
as well as in organizing structures which will better enable faster, 
more appropriate, skill formation to be achieved. Contributing to such 
developments is a promising activity for aid programs. 
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Chapter 9 
Women's participation in the South Pacific econoniies 
carol B. Hetler and Siew-Ean Khoo 
As in many other developing countries, measurement of the 
productive work of women in the South Pacific island nations is 
difficult because women work mainly outside the modern sector, in 
subsistence agriculture and fishing, and tend not to be counted as 
economically active. Standard labour force surveys and censuses which 
can be used in estimating national trends in the female workforce have 
only recently been established in the South Pacific. Some of the 
South Pacific countries have had only one census Jo date and data 
collecting systems in the region have yet to devise adequate statistical 
formats and provide statistical material on the socioeconomic situation 
, of women {South Pacific Commission 1981:7). Given that there are 
twenty-two states, spanning a range 9f d~velopment levels, nearly one 
thousand language ,groups {Connell 1984), and three major sub-regions 
where women perform dif,ferent traditional work roles {Slatter 1984), 
summary statements on women's role in the economy must be treated 
with .great caution. There are few review articles which assess trends 
for the region as a whole, but specific case studies and country or 
sub-regional assessment& help provide a picture of different aspects of 
women's labour force participation in the South Pacific. 
This chapter has three rather ambitious aims: to provide an 
assessment of women's p~rticipation in the South Pacific economy; to 
explore the factors that affect female participation in the cash sector 
of the economy; and to discuss some policy options that could improve 
S9uth Pacific .women's economic 'Status. We have drawn on four broad 
sources of information to ·discuss these issues: micro-level studies of 
women's productive role in traditional and changing economies; 
standard survey- and census-derived statistics; t>rogram and policy 
statements from tJle Women in' Dev~lopment literature; and monitoring 
documents assessing proje~t performance in incorporating women into 
training, income-generating and employment programs. 
Women's productive role in traditional and changil_lg economies 
South Pacific women play a very important role in the 
productive activities of traditional village life, particularly in .the 
production of basic foodstuffs and many essential use items. 
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Melanesian. women in countries such as Papua New Guinea, Vanuatu 
and New G:aledonia have a very strong record in the production of 
basic food crops ancl the raising of livestock, including pigs. Extensive 
ethnographic~ and anthropological research has resulted iil Melanesian 
women bein~ described as 'producers' and men as 'transactors' (Slatter 
1984). Micronesian women in Kiribati and Tuvalu regularly exploit 
lagoons for· food (Geddes et al. 1982), tend animals, and are known as 
proficient· oraftworkers, providing ceremonial and exchange items as 
well as basic traditional equipment for their· households (Chambers 
1984). In: Polynesia (e:g. Western Samoa and Tonga), women's 
traditional roles have been as producers of exchange valuables and 
essential use items, although they may also be active in agricultural 
work (Slatter 1984; Schoeffel 1983). Slatter concludes that women's 
role in agriculture in both Melanesia and Polynesia continues to expand 
and that the effect of development has been to increase their 
participation in both subsistence and cash cropping. 
Uncertainties about the level and nature of women's participation 
in South Pacific economies have been due to unclear information on 
the underlying gender division of labour. The situation is not easy to 
understand since specific work tasks are allocated in different 
combinations to either men or women in different traditional societies, 
and 'ideal' labour divisions by gentler often differ significantly from 
actual daily behaviour among married couples. Schoeffei (1979) notes 
that, in Western Samoa, the problem for women is not that the 
division of laboui; exists, b11t that asymmetrical values are accorded, 
which rate the contribution of men more highly than that of women, 
even when actual behaviour and roles are not so distinguished in 
practice. For instance, cultural perceptions relegate such tasks as 
reef fishing, childcare and indoor cooking to women, while men are 
ideally engaged in ocean fishing, animal husbandry and outdoor cooking. 
In actual behaviour, married men and women may share these tasks. 
At the same time women are assumed to have only informal authority 
in the domestic sphere while more importance is attached to men, who 
are assumed to hold formal authority and to belong properly to the 
political sphere of life. Understanding traditional work roles within 
households and between spouses· is critical to our assessment of the 
current situatiOIJ. of women's productive w.ork, but attention should also 
be given to what women are actually doing today rather than to 
idealized models of the proper role of South Pacific women. As 
traditional role. and status relations are . being transformed with 
modernization, heavy work burdens are placed on women that were not 
always present in earlier years. Women have received little credit for 
their vital role in development. Topay, village women's committees in 
Polynesia participate in commercial agriculture, animal husbandry and 
handicraft manufacture, as well as financing and installing water 
supplies, electricity generators, schools, hospitals and dispensaries, but 
they continue to be left out of the decision-n;iaking process of 
development planning and have no formal representation on councils 
(Schoeffel 1979). 
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Recent studies of the role of women in the household economy in 
Papua New Guinea (Morauta 1985), and in highlands agricultural 
production (Barnes 1981 ), also provide some indications of the impact 
of transformations in the rural econ6my on women's productive 
activities. Barnes notes that in addition to being responsible for basic 
subsistence food production, women-perform a large share of the work 
on indigenous coffee holdings, either as family' workers or as hired, 
labourers. Today, women act as subsistence producers, as 
'reproducers', and increasingly as cash earners in cash economies 
where women and children serve as a seasonal or reserve labour force. 
While women play an important role in agricultural activities in the 
islands, they have not always been able to use that role to generate 
income on a regular basis because of lack of control over land and 
lack of recognition of their contribution to commercial agriculture. In 
many situations cash crop income is still mani bilong man regardless of 
who did the work to derive it. In some areas, the development of the 
plantation economy has had a negative effect on women's productive 
activities. Where plantations and timber companies are not obliged to 
provide housing for families of married workers, women migrating with 
husbands who are employees of these companies have had to live· in 
informal settlements, with· very limited access to company land for 
growing subsistence crops. Since these companies employ few women, 
the women have little or no .means of earning income or providing 
sub!:istence and are therefore placed in an 'unnatural' dependency on 
their husbands' earnings. 
Women who remain behind when the men migrate to seek 
employment in the monetized sector may find an increase in their 
workload with little increase in output. In the Southern Highlands of 
Papua New Guinea, for example, where many males have left for urban 
areas, women spend long hours in their swidden gardens, unassisted by 
any men in the community. after the fields have been initially cleared 
(Allen et al. 1980). Many women were found ·to be showing signs of 
exhaustion and there was .an overall net shortage of food as a result 
of a long-term -Oecline ill yields brought about by using the same plot 
of ground for too long, since· men were not clearing new land. Hayano 
(1979) reports that women in the Eastern Highlands are repeatedly 
instructed by local officials to 'grow better sweet potatoes, work 
harder in their coffee gardens, and wash their husband's clothing', and 
that the direct impact of development on women is simply to increase 
their already ·heavy work burden. Studies such as· these indicate that 
local and household economies in rural areas of Papua New Guinea 
continue, to rely heavily upon the productive work of women, and that 
in rural areas women have few opportunities for wage employment, 
apart from jobs in some coffee plantations. The divisiorr of labour by 
gender has also created a situation where rural women are increasingly 
relegated to subsistence food production (women maintaining a rural, 
'non-capitalist' sector) so that men can be released to be employed in 
more cash-oriented. sectors in the local economy or as migrants to 
distant destinations _(Barnes 1981:265; Fahey 1979a, 1979b, 1980, 1981 ). 
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Patterns of women's economic participation 
In a recent overview of the situation of women in the context 
of development in the South Pacific, Chilcott and Lucas' (1985) 
discussed statistics on women's labour force participation in the region. 
They noted that lack of a consistent definition of labour force status 
between countries and sometimes within the same country over time 
make comparisons difficult.. The main issue· is whether women who 
engage in economic activities in the traditional sector are counted. 
As shown in Table 9.1, those countries which report high female 
participatiom rates - Kiribati, Papua New Guinea, Tuvalu and Vanuatu -
are those that have included women who participate in the 
traditional/subsistence sector, or, as defined in the Kiribati and Tuvalu 
censuses, those who are 'active in village life'. 1 Counting these 
women results.. in participation rates between 60 and 80 per cent, but 
excluding them brings the rate down to about 10 per cent, that is only 
those who are active in the cash economy. For example, in Kiribati in 
1978, 52 per, cent of all women aged 15 years and over (85 per cent 
of all active women) were in the category 'active in village life', but 
only 9 per cent were actually active in the cash economy. Similarly 
for Papua New Guinea, the female participation rate in the economy in 
1980 was 62 per cent if women who were involved in farming or 
fishing for subsistence or who received any income for these activities 
were included. If subsistence farming or fishing were excluded, then 
the female participation rate in the economy would be only 30 per 
cent. If only women who worked at a wage job or were- looking for 
work were counted as economically active, then the participation rate 
of all women aged 10 and older was a mere 5 per cent. 
Much lower economic participation rates are reported in Fiji, 
Western Samoa and Tonga - between 13 and 17 per cent - because 
women who are active in the traditional sector have not been 
adequately enumerated. For example, the percentage of economically 
active women in the agricultural sector was only reported as 2 per 
cent in Tonga, 16 per cent in Western Samoa and 23 per cent in Fiji. 
These figures are inconsistent with the findings of studies of the 
participation of women in the rural economy rev-iewed earlier. In 
Western Samoa, women who considered their income-earning activities 
in the traditional sector as secondary to their home duties were 
classified as not economically active (Western Samoa 1976:12-14). An 
indication of the extent of undercount of Fijian women active in 
agriculture can be gained from a comparison of the 1978 Agricultural 
Census (Rothfield and Kumar 1980) and 1976 Population Census figures. 
The Agricultural Census reported that women comprised 23 per cent of 
full-time agricultural workers and 57 per cent of part-time farm 
1 
The 1978 Census of Kiribati and the 1979 Census of Tuvalu, recognizing that many people are active In the 
traditional economy, Included an activity categozy called 'active In village life'. Instructions to enumerators state that 
'all women are to be regarded as engaged In village life If they do not belong clearly to another type of activity'. 
They will only be listed as engaged In home duties If 'they are obliged to confine themselves to purely household 
duties such as cooking, washing, cleaning and sewing and take no part in tending lands, fi!hlng, making mats, etc.' 
(Kiribati 1980:xll-xill). 
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Table 9.1 Female labour force participation rates: South Paclflc countries, various years 
(per cent) 
Country Year 
Cook islands 
Fiji 
Kiribati 
New Caledonia b 
Papua New Guinea 
Solomon Islands 
Tonga 
Tuvalu 
Vanuatu 
Western Samoa 
1981 
1976 
1978 
1976 
1980 
1976 
1976 
1979 
1979 
1981 
Participation 
rate (all 
sectors 
(1) 
38 
17 
61 
44 
62 
8 
13 
73 
78 
15 
Percentage in Participation 
trad./a~c. rate in non-
sector agric. sectorsa 
(2) (3) 
15 32 
23 13 
85 9 
33 30 
92 5 
56 3 
2 13 
85 11 
84 12 
16 12 
aColumn (2) is the percentage of the labour force (Column 1) who are active in village life or in the 
agricultural sector. Column (3) equals Column (1) minus (Column 2 x Column 1). 
bWomen aged 10 years and older. For other countries, rates are for women aged 15 years and older. 
Sources: International Labour Office (1975, 1978, 1984); Republic of Vanuatu, Census of .Population 1979, 
Volume 1, Tables 6 and 33; Morauta (1985); Solomon Islands (1980: Table 27); Kiribati (1980:, Table 16; 
Tuvalu (1980: Table 23). 
t-:1 
t-:1 
t-:1 
............... 
Table 9.2 Economic activity of women aged 10 years and older: Papua New Guinea, 1980 (per cent) 
Economic activity Rural sector Urban sector Total 
~ (. t 
All Female All · Female All Female 
women in group women in group women in group 
Active 
Working at a wage job 1 2 13 14 '2 3 
On leave from work 27 1 20 23 
Large/small business 2 34 1 19 2 25 
Looking for work 1 31 1 18 1 
Farming/fishing for 
food and money 28 92 2 54 25 68 
Farming/fishing, 
subsistence only 36 56 3 59 32 57 
Not active 
Working in the house 6 94 47 99 11 97 
Other (student, 
retired, etc.) 26 32 27 
Total 100 100 100 
Total enumerated 846,118 101,497 947,615 
Sources: National census standard table YOOl, as given by Morauta (1985). 
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workers (Slatter 1984), contrary to the Population Census figure that 
women made up only 9 per cent of agricultural workers. ·Although the 
two censuses were two years apart, it would be unlikely that the 
proportion of female agricultural workers could have changed as much 
as the figures indicate. 
While there may be confusion in the statistics regarding women's 
participation in the rural economy, it is clear that the participation of 
women in the modem cash economy in the South Pacific islands is low, 
around 10-15 per cent, except in the Cook Islands and New Caledonia 
where it is about 30 per cent. Papua New Guinea shows the lowest 
female participation in the modern cash sector (5 per cent), rerlecting 
Papua New Guihea' s predominantly rural population. In the urban 
areas, women's participation in the non-agricultural sector in 1980 was 
a little higher, at 16 per cent (Table 9.2). However, only 14 per cent 
of urban wage workers were women. In sum, women in Papua New 
Guinea play a very important role in food production for the family 
and increasingly as income earners through their work on coffee 
holdings or by the sale of produce from their farming or fishing 
activities, but they have little access to wage employment, which is a 
predominantly male domain. 
A recent employment and unemployment survey in Fiji (1982) 
shows that young single women, who may be better educated, had 
higher participation rates than married women, but that separated, 
divorced and widowed women living in urban areas had slightly higher 
participation rates than single women. Formerly married women living 
in towns who were aged 25 to 44 years had a participation rate of 60 
per cent, compared with a rate of 57 per cent for single women of 
the same age and only 24 per cent for currently married women (Table 
9.3). Formerly married women aged 25 to 44 living in villages also 
had the highest participation rate of 38 per cent among women of the 
same age, compared with 33 per cent for single women and only. 17 
per cent for married women. 
Representation of females in the employed workforce by industry 
is shown in Table 9.4 for a number of South Pacific countries. It can 
be seen that women tend to be under-represented in agriculture in all 
of the countries except for New caledonia and VQnuatu. In the 
modern cash sector, relatively few women are employed in mining, 
electrical/ construction and in transport/ commerce. For example, a 
recent urban private sector labour force survey in Vanuatu (1983:24) 
found that women occupied 27 per cent of recorded jobs (excluding 
domestic serv~ts). Women occupied 40 per cent of the banking and 
finance-related jobs and restaurant and hotel-related jobs, one-third of 
trade jobs and one-fourth of services and manufacturing jobs. Virtually 
no women were employed in construction. This study also found that 
as enterprises increased in size, the proportion of female staff 
dropped. Large enterprises with more than 100 employees had the 
lowest percentage of women employees. Another example comes from 
Papua New Guinea. There the 1980 census showed that only 3 per 
cent of wage workers were female, mostly in the tobacco, clothing and 
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Table 9.3 Labour force participation rates of women aged 15 to 64, 
by marital status, age and urban/rural residence: Fiji, 
1982 (per cent) 
Age and 
residence 
All Fiji 
15-24 
25-44 
45-64 
Total 
Urban 
15-24 
25-44 
45-64 
Total 
Rural 
15-24 
25-44 
45-64 
Total 
Active by marital status 
Currently Formerly Never 
married married married 
13.2 22.6 27.0 
19.7 50.0 43.2 
15.8 20.8 14.4 
17.8 30.6 28.9 
17.1 27.9 31.8 
24.0 60.1 56.7 
14.1 23.4 22.8 
21.1 37.8 34.8 
10.5 19.4 23.8 
16.7 38.3 33.3 
16.7 18.9 
15.7 24.4 24.8 
Source: Fiji (1984: Table 2.43). 
All women 
22.8 
22.9 
16.9 
21.7 
27.2 
28.6 
16.7 
26.7 
19.8 
18.7 
17.0 
18.8 
coffee processing industries (Fahey 1979a). However, two-thirds of all 
persons (82 per cent in the rural village sector) who earned some 
income from farming or fishing were women. Women also formed 
nearly 60 per cent of subsistence agricultural workers. Employment 
creation in Papua New Guinea has continued to be slow. Thus female 
(as well as male) wage employment in the private sector in Papua New 
Guinea has been static. Gupta (1982:20-1) concludes that 'despite 
increasing participation by women in the national economy being an 
explicitly stated objective of PNG society, there is no evidence that 
this is being realized'. As a proportion of total wage employment, 
women's employment has declined somewhat from the peak of around 6 
per cent attained in 1973, and the only positive improvement has been 
the absolute increase in the number of females in urban wage 
employment.-
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Table 9.4 Females In the employed workforce, by Industry: South Paclflc countries, various years 
Industry 
Elect/ Transport/ 
Country Year Agriculture Mining Manufacturing const. Trade Commerce Finance Services 
Cook Islands 1981 16 0 50 4 56 15 45 39 
Fiji 1976 9 4 14 4 26 7 30 36 
Kiribati 1978 3 4 29 4 33 11 20 32 
New Caledonia 1976 41 6 10 6 46 16 62 50 
Solomon Islands 1976 25 .......... 11 .......... 12 2 61 27 
Tonga 1976 0 23 5 41 6 54 32 
Vanuatu 1979 48 4 42 3 25 6 42 39 
Western Samoa 1981 4 ........... 33 ••••..•.• 5 48 10 33 41 
Sources: International Labour Office (1978, 1984); Kiribati (1980: Table 17A); Solomon Islands (1980: Table 37); Tonga (1976: 
Table 29); Vanuatu (1979: Table 32). 
Other 
47 
0 
38 
36 
11 
49 
24 
11 
Table 9.5 Distribution of ecohonifoally iiHl~e Urbht4'H th non-agrlei.lliurili iHau~ifles: Siiuth Piicific cc>untrles, various years (per cent) 
Industry 
Elec./ Trans./ Other (not Total 
Country Year Mfg. const. Trade comm. Finance Services classified) Total women 
Cook Islands 1981 13 27 6 4 41 8 100 1,495 
Fiji 1976 8 l 19 3 5 45 18 100 22,692 
Kiribatia,b 1978 4 3 22 5 65 0 100 1,326 
New Caledonia 1976 4 3 22 4 6 49 10 100 11,509 
Solomon Islandsb 1976 11 0 11 2 2 73 0 100 1,613 
Tonga 1976 3 2 10 1 40 43 100 3,291 
Vanuatu 1979 13 0 19 0 6 63 0 100 3,548 
N) Western Samoa 1981 5 2 17 2 8 65 l 100 5,245 N) 
0) 
aCash economy only. 
bindigenous women only. 
Sources: International Labour Office (1978, 1981); Kiribati (1980: Table 17A); Vanuatu (1979: Tables 6 and 33); Solomon Islands 
(l 980:Table 32). 
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Table 9.6 Distribution of economically active women In non-agricultural Industries, by major occupation groups: South Pacific 
countries, various years (per cent) 
Occupation 
Prof./ Total 
Country Year tech. Admin. Clerical Sales Services Production Other Total women 
Cook Islands 1981 25 1 25 12 16 13 8 100 1,519 
Fiji 1976 22 1 20 9 22 7 19 100 22,875 
Kiribatia,b 1978 38 26 12 19 5 100 ·1,331 
New Celedonia 1976 18 30 15 33 4 100 11,618 
Solomol\, 
1976 39 17 5 24 14 1 100 1,613 Islands 
Tonga 1976 28 ........ 13 ........ 8 5 3 43 100 3,302 
Vanuatu 1979 23 1 17 . 7 40 12 100 3,479 
Indigenous (22) (-) (10) (5) (48) (15) (-) (100) (2,626) 
Foreign (25) (2) (41) (14) (14) (4) (-) (100) (853) 
Western Samoa 1981 39 2 22 12 13 12 100 5,624 
acash economy only. 
blndigenous women only. 
Sources: As in Table 9.5. 
:~ 
The distribution of the female workforce amongst industries in a 
number of Pacific island countries is shown in Table 9.5. Because of 
differences between countries· in the enumeration of women in 
agriculture, data in this table relate to the non-agricultural sectors 
only. It can be seen that of the women active in the non-agricultural 
sector (and assuming that those not classified are part of this sector) 
most are in services and a few commercial (trade) activities. Overall, 
there are very few women employed in manufacturing, construction, 
transport or finance and business because the modern wage sector is 
very small in these islands. · 
We turn next to the occupational status of economically active 
women in the South Pacific. Assessment of occupational status is 
difficult because many women's occupations remain unclassi.fied or they 
are enumerated as not employed. Nevertheless, data can be assembled, 
as shown in Table 9.6. These figures show that at least one-fifth of 
those for whom occupation information was collected were in 
professional occupations in most of the countries listed in the years 
shown. In all the countries, as elsewhere, relatively few women -
generally 2 per cent or less of all economically active women - were 
employed in administrative or managerial occupations. Between 17 and 
30 per cent of women workers were office or clerical workers and a 
higher proportion of women were employed in these white collar jobs 
than in sales occupations or in production/transport jobs. In most of 
the countries, the proportion of women engaged in service occupations 
ranged between 5 and 24 per cent, and was very similar to the 
proportion engaged in clerical jobs. There is no indication that women 
were disproportionately engaged in service jobs (for example, domestic 
service). 
When data on occupations are available by national origin, as in 
Vanuatu (shown in Table 9.6), very different patterns are observed for 
indigenous and foreign women. Foreign women were more likely to be 
in professional, administrative and· clerical jobs while indigenous women 
were concentrated in services. Though the foreign female population 
in Vanuatu in 1979 was re1atively small, foreign women outnumbered 
indigenous women in professional jobs by seven to three. If indigenous 
women had been able to take over the professional, administrative and 
clerical jobs held by foreign women, they would have· increased their 
proportions in these occupations from 20 to 33 per cent. A further 
example can be drawn from the Cook Islands. In 1976 there were only 
sixty persons with university or post-graduate qualifications in the 
islands. Of these, 23 per cent were female but the majority (twelve 
women) were foreign nationals and only two were female Cook Island 
Maori. 
In summary, South Pacific women maintain high participation 
rates in subsistence and traditional agricultural sectors, but only a 
small proportion are active in the modern cash sector. Differences in 
enumeration methodology between countries and in data sources make 
comparisons of women's labour force activities difficult, but it seems 
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clear that women are increasingly seeking remunerated work in the 
South Pacific, in both rural and urban areas. .Of those women 
economically active in the cash economy, most are in services and .a 
few commercial activities, with very few women employed in 
manufacturing, construction, transport or finance. Most women 
throughout the South Pacific continue in the combined occupation of 
homemakers-farmers. A few consider themselves as businesswomen, but 
there are very few female agricultural extension workers, accountants, 
secretaries, engineers, teachers, doctors, dentists, nurses, economists or 
government administrators. 
Female participation in the modern economy 
Pressure for women's economic involvement in remunerative work 
outside the home is growing in the South Pacific and will continue to 
do so as the need for cash increases with economic development and 
rapid social and cultural change. Participation in the modern sector of 
the economy is usually related to level of education and training in 
vocational skills. Therefore we need to examine the extent to which 
lack of education and appropriate vocational skills affects female 
participation in the Pacific islands. In addition, the lack of 
employment opportunities in the islands has promp.ted many islanders to 
migrate to New Zealand, Australia and the United States to seek 
empioyment (Connell 1982; Boyd 1984; Graves 1984; Harris 1972; 
Hayano 1979). In this section, we examine the effects of education 
and outmigration on the participation of Pacific island women in the 
modern sector. 
Educational attainment clearly affects the type of employment 
open to South Pacific women. The government is usually the major 
employer of persons with educational qualifications and government jobs 
dominate the wage/salary market on many islands. Governments 
employ a large proportion of women who have completed at least 
primary education, but relatively few government jobs are open to 
women with less than primary school attainment. In Tonga in 1976, 
for example, 73 per cent of women with vocational or technical 
training were employed by government or semi-government institutions, 
but only 35 per cent of women who had completed only primary 
education were employed by government, as shown in Table 9. 7. Many 
women with very low educational attainment in Tonga claimed to be 
economically active, but no employment status was reported for 60 per 
cent of these women, and another 8 per cent indicated they were 
primarily own-account workers, probably in the informal sector. 
Women who are hired by government face limits to career 
advancement since few women receive scholarship awards to study 
abroad. In Tonga in 1982, for example, only 22 per cent of public 
service employees studying abroad were female, as shown in Table 9.8. 
In the four ministries with the largest number of employees studying 
abroad (Agriculture, Health, Education and Works), predictably Health 
and Education had the highest proportions of females studying abroad, 
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Table 9. 7 Employment .. status and e~ucatlonal attainment among lrittigeii6ti§ W8ttien aged 15 years and older 
and currently empfbyed: Tonga, 1 ff76 
· Employment stl!tus 
Highest Employee 
educational Employer/ Total 
attainment own account Semi- Unpaid Not employed 
worker Govt govt Private worker stated Total women 
Some primary /none 8 7 8 13 4 60 100 303 
Completed primary 3 29 6 28 5 29 100 1,990 
Completed secondary 14 14 43 29 100 7 
University - 30 - 57 - 13 100 63 
Vocational/technical la 73 la 23 la 3 100 321 
Not stated 2 10 2 30 10 46 100 59 
Total 3 31 6 26 4 30 100 2,743 
aLess than 1 per cent. 
Source: Tonga (1976: Table 35). 
\ I 
Table 9.8 Public service employees studying abroad, by department: 
Tonga, 1982 
Department 
Ministry of Agriculture 
Ministry of Health 
Ministry of Education 
Prime Minister's Office 
Ministry of Foreign Affairs 
Ministry of Finance 
Ministry of Works 
Crown Law Department 
Justice Department 
Ministry of Police 
Central Planning Department 
Audit Department 
Ministry of Labour, 
Commerce and Industries 
Ministry of Lands 
Telegraph and Telephone 
Department 
Printing Department 
Tonga Water Board 
Tonga Commodities Board 
Tonga Electric Power Board 
Total 
Source: Tonga (1983: Table 6). 
Employees studying abroad 
Total Female 
23 
29 
30 
4 
2 
6 
22 
1 
2 
2 
5 
2 
5 
7 
1 
1 
1 
9 
5 
159 
(%} 
4 
21 
37 
25 
100 
17 
100 
50 
50 
80 
50 
40 
11 
20 
22 
while Agriculture had only one female and Works had no female 
studying abroad. 
Female labour force participation rates tend to improve with 
increasing educational attainment and the gap between male and female 
rates tends to close with education. Data for Fiji, for example, given 
in Table 9.9, show that in 1976 women with fewer than eight years of 
education had low rates of participation in all age groups, and overall 
only 13 per cent were economically active, compared with 93 per cent 
of men with the same educational attainment. However, over 65 per 
cent of women with post-secondary educational attainment (excluding 
those still in school} were economically active, a figure not much 
low.er than the comparable figure for men. These results are explained 
by the fact that women with low educational attainment tend to drop 
out of the workforce after marrying, whereas better educated women 
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maintain high rates of participation after school and are much more 
likely to continue working after marriage. 
Table 9.9 Labour force participation rates by age, education and 
gender for non-school population: Fiji, 1976 (per cent) 
Percentage of non-school population 
economically active: age (years) 
Educational 
attainment 
Up ·to Form 8 
Form 3 to 
Form 7 
Post-secondary 
Total 
Gender 
Male 
Female 
Male 
Female 
Male 
Female 
Male 
Female 
15-24 
95.5 
16.7 
93.1 
38.8 
56.7 
49.4 
93.6 
24.6 
Source: Fiji (1979: Tables 28 and 32). 
25-49 50+ 
98.3 77.1 
12.8 9.8 
96.5 81.6 
43.7 28.6 
96.5 84.0 
78.2 46.3 
97.9 77.4 
17.9 10.5 
Total 
93.2 
13.3 
94.5 
40.3 
86.2 
65.7 
93.2 
18.9 
The low proportion of females amongst the educated workforce in 
Vanuatu in shown in Table 9.10. These data indicate that in 1979 
fewer economically active women in Vanuatu were as well educated as 
men and the proportion of economically active females within each 
major educational attainment group was small. Amcng the economically 
active, educated females were concentrated in a limited range of 
occupations and composed a minority in virtually all educational 
attainment categories. 
Further examples can be drawn from Kiribati and the Solomon 
Islands. In Kiribati in 1978, only fourteen indigenous women (1 per 
c~nt of the female workforce) had attended at least two years of 
university; in the whole country, highly educated indigenous women 
comprised two trained nurses, one executive officer, one clerk, one 
dentist, three secondary level school teachers and five primary school 
teachers. In the Solomon Islands in 1976, only 8 per cent of women 
aged 15 years and older reported working to earn money; the other 92 
per cent were either in the subsistence and agricultural sector or not 
working for money. Solomon Island women represented 30 per cent of 
all professional and technical workers, but only two of these women 
had university-level qualifications and another 159 women (25 per cent) 
indicated they had received other tertiary education. Overall there 
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were only eight Solomon Island university-educated women in the 
workforce. 
Table 9.10 Educational qualifications of the economically active labour· 
force (ages 15 to 55): Vanuatu, 1979 
Total active 
Educational attainment workforce 
Primary 4,159 
Secondary 807 
A-Level Baccalaureat 98 
Higher education 106 
No qualifications 39,343 
Total 45,488 
Amongst those with educational qualifications 
Teacher training 
Technical training 
Af;,Ticultural training 
Paramedical training 
Total with any education 
Source: Vanuatu (1981: Table 9.5). 
260 
433 
56 
226 
6,145 
Female 
(%) 
35 
28 
29 
16 
45 
44 
28 
18 
2 
62 
33 
In some South Pacific countries, women have only begun to be 
trained in agriculture and as agricultural extension agents in the 1980s. 
In Vanuatu, subsistence cropping is done primarily by women and 
continues to be of greater importance than cash cropping (Vanuatu 
1981:126). The 1982-1986 National Developlllent Plan calls for the 
acceptance of the first female students in agricultural training in the 
same program as male students. During the five-year period from 1981 
to 1986 the first ten females will be absorbed into the Agriculture and 
Livestock Services to help meet the need for women extension agents 
and for women elsewhere in the agricultural sector (Vanuatu 1981:142). 
The Solomon Islands has also recognized the need for upgrading the 
extension service in employment of female extension staff to improve 
food production and nutrition in their 1985-1989 National Development 
Plan. 
It is clear however, in general, that educated women remain a 
small proportion of the female population in the South Pacific. Most 
women have only basic lit~racy skills acquired in primary school which 
are inadequate for participation in the modern economy. Though a 
high prop0rtion of women have attended primary school, they either do 
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not complete primary education or do not go on to secondary school. 
As shown in Table 9.11, the proportion of the adult population who had 
some primary education was very high in the 1970s in many Pacific 
island countries (with the exception of the Solomon Islands) for both 
women and men, but the proportion with some secondary or tertiary 
education dropped dramatically. The male-female differential in 
educational attainment in some of the countries, and especially in the 
Solomon Islands, has been such that daughters are more likely than 
sons not to attend school or to be withdrawn from school after a few 
years. There are many reasons for this: limited parental resources to 
keep all children in school; a value system that educates sons before 
daughters, gjven limit~d family resources; concern for girls' safety 
when schoo~ (particularly secondary schools) are located some distance 
from home; social attitudes that indicate girls do not need to be well 
educated wlien they are expected to be mothers, housewives and 
agricultural workers; the idea that a daughter's formal education yields 
a poor return for parents since whatever income a daughter does earn 
after marriage goes primarily to the husband's family rather than to 
her parents; and feelings that women will be adequately supported by 
husbands and hence will not need to earn incomes on their own or as 
a supplement to men's earnings. We should note, however, that these 
factors vary somewhat among the Pacific island countries according to 
the traditional status of women and the level of resources available 
for education. Thus, for example, the status of women is lower in the 
Melanesian countries than in the Polynesian countries where women are 
regarded as men's sisters and have some political weight. In 
Melanesia, parents are less likely to send girls to school, and, as can 
be seen in Table 9.11, the male-female educational differentials are 
greater than in Polynesia. 
So far we have been concerned only with formal education, but 
while formal education is essential for employment in the modern 
sector, nonformal education programs, rural extension services, 
multicraft programs and vocational training programs have provided 
some South Pacific women with basic and specialized skills oriented 
towards producing successful income-generating activities and even 
wage jobs. fhese programs are primarily oriented towards women and 
girls with fairly low levels of formal educational attainment. Hence, 
most of them operate at a very basic level to improve numeracy, 
communication and leadership skills, provide information and training in 
saving schemes, accounting and bookkeeping, and teach gardening, home 
economics, animal husbandry and handicrafts. Many of the programs 
are directed at teenage girls with little or no business experience and 
not much prospect of going into business except with parental support. 
The majority of existing programs are oriented towards improving self-
reliance in rural areas where wage employment opportunities remain 
severely limited. There are almost no programs aimed at assisting 
women with proven business abilities who are already in business, or 
other enterprising women, to start innovative income-generating 
activities. 
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Table 9.11 Educational attainment of adult populatlon:8 Pacific island countries, 
various years 
Educational attainment 
Country Year Gender Some Some Some 
primary secondary. tertiary 
Cook Islands 1971 Male 98.0 26.2 2."3 
Female 97.6 22.9 0.5 
Fiji 1976 Male 89.7 28.9 3.3 
Female 79.9 23.7 2.4 
Kiribati 1978 Male 96.1 16.3 1.2 
Female 93.8 9.4 0.3 
Western Samoa 1976 Male 100.0 22.2 2.4 
Female 100.0 22.8 1.2 
Solomon Islands 1976 Male 62._l 9.0 1.9 
Female 44.6 3.8 0.9 
Tongab 1976 Male 98.7 53.0 4.0 
Female 98.4 44.6 2.1 
aPersons aged 15 years and older. 
bPersons aged 25 years and older. 
Sources: United Nations (1979, 1983); Tonga (1976: Table 10). 
There is little information on how existing programs meet their 
objectives. It is not known how many women have participated fu 
training programs, or more importantly how many have become 
economically active or have improved their income-earning capacity as 
a result of that participation, since limited resources. have usually 
prevented follow-up of program graduates. Information on the long-
term 'success' of programs ·(measured by graduates who continue with 
profitable enterprises) is lacking. Women in rural development projects 
have sought to combine training with short-term opportunities to earn 
cash income through traditional, small-scale techniques of rural crafts, 
small industries, fisheries, gardening and small livestock projects. 
Where heavy male outmigration has left rural communities consisting 
primarily of women, children and the elderly, these 'self-help' projects 
have brought training in basic management and cooperative skills to 
rural women and have attempted to train women in handling formal 
credit mechanisms (South Pacific Commission 1980). Unfortunately the 
emphasis has been more on 'women' than on real 'development' and 
such projects in any case tend to remain outside the main development 
stream. 
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South Pacific women's participation in wage employment is often 
on a casual basis and is thus unstable, insecure and poorly paid. The 
situation is particularly severe in the case of married women who 
generally have lower skill levels than some of the younger women who 
are becoming better educated. With increased access to higher 
education during the 1970s in some countries, single young women have 
begun to enter the urban formal wage sector in clerical positions in 
larger numbers. However, insufficient domestic demand for labour has 
been cited as the main labour market problem in Tonga and (less 
severely) in Western Samoa (Perry 1986). Both countries have h,igh 
literacy rates and relatively high standards of education specifically 
tailored to emigration, notably to New Zealand and the United States. 
This brings us to the question of outmigration of female labour 
from Pacific island countries. Because of the limited economic, social 
and cultural opportunities in the islands in the 1970s, emigration 
became important for the more skilled and ambitious islanders who 
wanted modem-sector employment. Migrants usually go to seek 
employment in New Zealand, Australia, Canada and the United States. 
Available data indicate that Polynesian women are as likely to 
emigrate as men, although some differences occur among different 
island groups. For example, the 1981 New Zealand census indicated 
that there were more females than males among migrants aged 15 to 
30 years from the Cook Islands, Tokelau and Western Samoa in that 
country, but more males than females among migrants from Tonga, Fiji 
and the other islands. 
New Zealand gained about 35,600 Pacific islanders from 1971 to 
1983 (Bedford 1983). Graves (1984) has reported that Pacific island 
migrants, when interviewed, repeatedly stressed the importance of 
economic motives for emigration, although the presence of a kin 
network in New Zealand was an encouraging factor for female 
emigrants. Graves also suggests that lower salaries on · the islands 
have prompted many trained women (teachers, nurses and other skilled 
workers) to leave for other countries where the pay and career 
prospects are better, and where there are social and cultural 
advantages associated with larger communities. 
Fifty per cent of Pacific island-born women in Australia and 52 
per cent in New Zealand in 1981 were in the labour force. Most 
Pacific island migrants in New Zealand, however, are employed in 
factory jobs. Table 9.12 shows that, with the exception of Fijians, 
nearly half of all female Pacific· islanders in the New Zealand labour 
force in 1981 were employed in manufacturing, with a lower proportion 
(about 25 per cent) in service occupations. The proportion of Pacific 
island women employed as professional, clerical and sales workers was 
much lower than for all New Zealand women. Overall, 'however, the 
labour force participation of Pacific island women in New Zealand is 
fairly close to that of New Zealand women. Nevertheless, the 
migrants eam less .than the average wage; in 1981, female Pacific 
island full-time employees earned 84 per cent of the average income 
for all employed females in New Zealand. The corresponding figure 
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Table 9.12 Industry and occupational status or employed female Pacmc Islanders: 
New Zealand, 1981 (per cent) 
Birthplace 
Western Cook Other All New 
Samoa Islands Polynesia Fiji Zealand 
women 
Industry 
Agriculture 0.4 1.6 0.8 3.0 6.9 
Mining/quarrying 0.1 
Manufacturing 46.5 45.l 49.9 26.6 18.8 
Utllltles 0.2 0.1 0.3 
Construction 0.2 0.3 0.4 0.1 1.0 
Wholesale/retail/ hotels 7.5 10.5 7.8 16.4 21.2 
Transport/communication 5.0 5.7 2.1 8.2 5.7 
Finance/real estate 3.2 2.1 1.4 10.4 9.3 
Services 29.2 22.9 26.2 30.8 32.8 
(Social/community) (21.2) (16.6) (19.3) (21.4) (23.0) 
(Personal/household) (1.4) (1.4) (2.4) (1.4) (2.4) 
Not stated 7.8 11.8 11.4 4.4 3.9 
Total 100.0 100.0 100.0 100.0 100.0 
Total enumerated (no.) 5376 2889 2244 1206 455736 
Occupational status 
Professional and 
te.~hnical 5.9 4.5 5.0 15.1 17.6 
(Medical) (3.8) (2.2) (2.6) (7.9) (7.0) 
(Teachers) (1.6) (1.6) (1.1) (3.7) (6.6) 
Administrative/management 0.2 0.1 1.5 0.8 
Clerclal 12.4 8.9 6.7 32.7 32.4 
Sales 2.1 1.9 2.3 7.2 11.4 
Services 22.8 23.5 21.0 14.l 12.4 
Agricultural worker 0.3 1.4 0.8 3.0 6.6 
Production worker 46.2- 46.1 50.4 22.0 14.8 
Looking for work 0.8 2.8 1.7 1.0 1.1 
Other 1.6. 1.5 1.7 4.9 0.5 
None reported 7.7 9.3 10.4 3.0 2.4 
Total 100.0 100.0 100.0 100.0 100.0 
Source: New Zealand (1983). 
for male migrants is 69 per cent. As a result, the female-male income 
differential among the island migrants is less than among all New 
Zealanders: the average income of island females is 73 per cent of the 
males', whereas the average income of New Zealand females is only 60 
per cent of the New Zealand males' income. The reason for this 
smaller differential among islanders is that islanders of both genders 
tend to be concentrated in low-skilled and low-paid jobs, while among 
New Zealanders more males than females are in high skilled and better 
paid occupations. 
Pacific island migrant women in Australia and New Zealand have 
much higher economic participation rates than women in their home 
couµtries. Furthermore, all the economically active migrant women are 
employed in the modern sector of the host countries. Migration has 
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thus resulted in -a vast improvement in Pacific island women's access 
to employment in the modern sector. Emigration occurs more from 
"'l'onga, Samoa· and the Cook Islands where literacy rates are relatively 
liigh than• from countries such as the Solomon Islands, Vanuatu or 
R&pua New; Guinea, where literacy rates and educational levels are 
relatively. lbw. Thus, while migration has offered access to economic 
participation. in the modern sector for many Pacific island women, it 
has favoured those who have some education or vocational skills, or 
<?all adjust to urban life in the host country. 
Rdlicy conclusions 
In this concluding section, we discuss some of the efforts, 
present and potential, that are or could be made by government and 
non-government agencies to improve the economic status of Pacific 
island women. These efforts include improvements in the education 
and training of girls, particularly in technical skills; establishment of 
women's legal rights to land, collateral and credit; and recognition of 
women's potential in commercial agriculture and other business 
ventures in the modem sector. 
First, we look at potential improvements in education. A key to 
the improved participation of women in the economy in most South 
Pacific countries is a rapid improvement in education participation and 
standards (Hughes et al. 1986:3). Existing vocational training programs 
continue to serve simply as remedial efforts to compensate for 
inadeql}ate or inappropriate education in primary and secondary schools. 
· Some of these vocational programs would become less necessary in the 
long term - particularly for school leavers - if vocational skills 
training were integrated into primary and secondary school curricula, if 
education were universal and if greater value were placed on female 
education. Primary and secondary school curricula should aim to equip 
students with trades, business and agricultural skills that could be used 
in industry, agriculture or self-employment, whether in rural or urban 
areas. There should be more emphasis on numeracy at the primary 
level and greater access for girls to technical and vocational subjects 
at the secondary level. A selective system of academic boarding 
schools for girls at secondary level could prepare some students for 
university and others for technical colleges. 
It will be necessary to diversify the very narrow range of jobs 
for which young women are currently being prepared. There should be 
encouragement, and not discouragement, to bright secondary school 
girls to pursue accountancy, law, management and business courses 
rather than female stereotyped occupations such as teaching, nursing 
and -clerical work. Agricultural and trades schools mtist open their 
doors to women. Agricultural schools such as those in Fiji have 
trained only boys to become farmers, agricultural extension agents and 
farm managers, even though traditional subsistence agriculture is so 
often the work of women. There should be greater recognition of 
women's important role in food production and subsistence agriculture. 
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Girls should be integrated into existing programs on.. animal husbandry, 
cash cropping, gardening and subsistence production. In schools where 
the emphasis has been solely on cash cropping or livestock production, 
new courses should train both boys and girls in 1:he raising of 
subsistence crops, nutrition based on traditional foods, and matlteting 
of traditional food crops. 
Sta.tistics reviewed earlier show that male-female educatiorral 
differentials widen at the secondary and tertiary levels because 
daughters are less likely than sons to go on to secondary' school and 
tertiary education. While parental attitudes towards the role -of 
women are partly responsible for this, there are sometiIIies very 
practical reasons why girls do not go on to secondary school. There 
are problems about safety, transportation and high boarding costs if 
secondary schools are located some distance away. Governments should 
take measures to meet these concerns and provide parents with an 
incentive to keep daughters in school. Incentives might include 
reduced fees for girls, subsidies on school uniforms, and assistance with 
job placement. In many Pacific islands, however, parents do value 
education for all their children, and contin1Jed enrolment of both sons 
and daughters is constrained simply by limited secondAry school places, 
indicating a requirement for more secondary schools located in botli 
rural and urban areas. 
The issue of education for girls is obviously less critical in 
countries where most young people have access to education, such a5 
in Tonga and Western Samoa, than it is in countries such as Papua 
New Guinea, Solomon Islands and Vanuatu. In this latter group of 
countries, access to education is much more limited because of a lack 
of facilities and trained teachers. In these islands, the improvetnent 
of education, and especially education for girls, is of the utmost 
importance. Where it is beyond the financial capacity of the islands 
to provide primary and secondary education for all young peop1e, aid 
agencies should assist both with the provision of infrastructure and 
equipment and with the training of teachers. 
The second area for improvement is the establishment of women's 
legal rights to land and to collateral for commercial credit. This is a 
step that would not require government expenditure. Little attention 
has been given to issues of women's access and ownership of land in 
land policies and in the transition from ccrllective ·land tenure to 
individual ownership (Ward 1981). In general, customary land rights 
mean that individuals have use rights but do not own land - that is, 
they do not hold registered title to a specific piece of land (Cole 
1986). In the South Pacific, women have had rights to· land in the 
area where they were born, but many have no rights to this land after 
they marry and they may have only indirect access to -land through 
their husbands. As individualization .of holdings and commercial 
cropping occurs, women lose traditional rights. Women farmers also 
find themselves forced to take unsuitable communal land for their 
subsistence gardens and small-scale cash crops as they give way to 
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demands for the use of prime land in commercial agriculture (Barnes 
1981). 
Lack of control over land by women is similar to women's lack 
of control over their own labour and lack of access to modern tools. 
Thus, while it is important for women to have appropriate skills, it is 
also necessary that they have commercial rights to land, labour and 
tools. Women also need access to credit and control over capital and 
marketing mechanisms. Development and commercial banks can play an 
important role in lending to women. Creative efforts are needed to 
design small loan programs that permit women to receive loans when 
they lack title to land as collateral. Further thought should be given 
to forming businesswomen into cooperative credit groups to reduce 
overhead costs in administering small loans programs. 
Finally, women must in the long term be fully integrated into the 
development of commercial enterprises at all levels. This can be 
accomplished by educating and training women in modern business 
skills, including accounting, banking and finance, and busine.ss 
management. With access to commercial credit, they must be 
encouraged to initiate independent enterprises as well as being 
integrated into ongoing business ventures. Short-term training 
programs can enable women with little or no education to acquire 
skills that can help them participate in the cash economy. In regions 
where there are limited wage-employment opportunities, women should 
be trained in income-generating skills to become self-employed as 
traders or in other businesses. Several vocational training programs 
have been conducted or sponsored by the International Labour 
Organisation, the Australian Development Assistance Bureau, the South 
Pacific Commission, the YWCA and other government and non-
government organizations, focusing on basic business skills such as 
costing and pricing, double-entry bookkeeping and marketing. 
Potentially, many Pacific island women could become involved in 
commercial enterprises with the assistance of such training programs. 
For example, Samoan women, who are respected in their communities 
as prQducers of traditional articles that are highly valued, have 
engaged in successful commercial ventures (Thomas and Simi 1983). 
They could be given further assistance through formal training in 
business management skills. 
Women in the Polynesian countries have traditionally had an 
important role in the community and many are now successful members 
of the modern sector of the workforce. The situation is somewhat 
different in the Melanesian countrjes where women have a lower status 
in society in spite of their important role in traditional agriculture. 
Here, more negative attitudes may exist about women's entry 'into the 
modern labour force. However, it is unrealistic to expect such 
attitudes to change in favour of more female participation in the 
workforce when factors such as slow economic growth and insufficient 
jobs for male school leavers cause the male unemployment rate to 
remain high. Economic growth, therefore, is essential to increase the 
opportunities for women to earn incomes. 
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While expansion of human resource development through education 
and vocational training programs will improve women's access to 
economic participation, economic growth is necessary to create 
appropriate jobs and commercial opportunities for women. Thus, Parry 
and Cole (1986) are correct in their assessment that government and 
aid agency programs which have supported short-term village 
development schemes, small scale business enterprises and multi-craft 
programs do not resolve underlying problems of economic growth and 
human re:source development that particularly affect women. These-
authors emphasize that 'given the limited current employment 
opportunities .and the slow expansion of employment in urban centres, 
serious problems are emerging' (Parry and Cole 1986:3), noting that 
public sector employment is already excessive and cannot be reasonably 
expanded. Hughes et al. (1986:3) stress the need to increase 
productive employment opportunities in the Pacific countries by shifting 
emphasis from public administration to private productive sectors. 
Parry and Cole see the principal opportunities for growth in urban 
employment in tourism, and possibly in export manufacturing of 
specialized products such as clothing. They also believe there is scope 
for improvement in the marketing of traditional agricultural products 
and for diversification of agriculture to include new fruit and 
vegetable crops for export. Local initiatives in such ventures, 
especially by women, should be encouraged and supported by the 
authorities. Support could be as simple as adopting a more positive 
attitude or the more complicated process of removing bureaucratic 
barriers. These kinds of activities - specialized manufacture of 
clothing and market agriculture - are precisely those that involve 
female labour and their development- will increase opportunities for 
women to earn income. 
The experiences of a number of developing countries indicate 
that expansion of agriculture, labour-intensive manufacturing industries, 
tourism and other services leads to increased :female employment (Jones 
1984). Economic development will also improve domestic commercial 
opportunities in which women can participate. For instance, 
improvements to lµtlcages between tourism and local enterprise 
(production of goods and services) will generate demand for· women to 
produce agricultural and food products, souvenirs, etc., and will 
promote employment for women in restaurants, hotels, shops and in 
tour/transport companies (Parry and Cole 1986; Dwyer 1986). 
Efforts to upgrade the labour market skills of women and to 
make economic opportunities available to them are within the 
capability of the islands. Some assistance from international sources 
may be necessary, but ultimately the islands themselves will need to 
take the initiative and the responsibility for maximizing women's 
participation in and contribution to the economy. 
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